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For Immediate Release: April 14, 1993
The Joint Legislative Audit and Review Commission (JLARC) today released a report on
Statelocal government relations and service responsibilities. The report is one of a series on State/
local relations issues.
The study found that, overall, Virginia's governmental structure is sound. However, today's
climate of economic uncertainty, coupled with unfunded federal mandates on State and local governments, requires the Commonwealth to reexamine the ways its service needs are addressed. "Service
responsibilities of the State and localities have evolved over the years in a sometimes piecemeal
approach," said Delegate Ford C. Quillen, Chairman of the Commission. "As a result, some of the
older service delivery structures may no longer provide services in the most efficient and costeffective manner."
JLARC staff reviewed the specific assignment of service responsibilities between the State
and local governments to identify areas in which reassignment may be necessary. The report examines administration of justice, transportation, education, health and human services, environmental
protection, general and financial administration, and the local tax structure. Broad options are
presented for the realignment of selected service responsibilities, including:
* increasing State involvement in local jail operations
* increasing State funding for construction of large, single-jurisdictionjails
* requiring local governments to participate in the funding of secondary road
and urban street construction
* State assumption of local social services offices
* requiring an increased level of local government funding for local sheriffs' offices.
In addition, the report cites a number of overarching concerns with State/local relations.
Needs identified include:
* improving communication between State and local government officials
* articulating a State vision and urban policy
* focusing additional attention on regional service efforts and an integrated
approach to service delivery
* treating cities and counties more alike.
Reflective of the General Assembly's commitment to improve State/local relations and
service delivery, a resolution (SJR 310) was passed during the 1993 session to continue theJLARC
review of State/local service assignments.
The Joint Legislative Audit and Review Commission uns created in 1973. Its primary mission is to assist in
inprovingthe ejfectiveness, ejficiency, andaccountabilityofstate programsthroughlegislativeoveright. Members
ofthe Commission are listed on the revese side of this release. Forfurther information contact Phil Leone, staff
director,at (804) 786-1258.
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Preface
Senate Joint Resolution 235 requested theJoint Legislative Audit and Review Commission(JLARC)
to examine the current assignment of service and funding responsibilities between the State and
local governments. The resolution directed JLARC to focus on the areas of administration of
justice, transportation, education, health and human services, environmental protection, and
general and financial administration. In addition, the resolution requested JLARC to study the
adequacy of the tax and debt structure in Virginia. This report is the culmination of that effort. It
provides long-range policy goals and directions the General Assembly may wish to pursue in the
1990s and beyond.
In conducting this study, JLARC staff examined the trends and forces affecting the Commonwealth
to assess whether the current assignment of responsibilities is appropriate in today's rapidly
changing environment. As revenue growth moderates and the federal government devolves more
responsibilities to the State and local governments, it becomes increasingly important that State and
local officials work together to meet the critical needs of Virginians. This entails prioritizing those
needs and assigning resources accordingly.
This is not a "typical"JLARC report. It draws its findings and conclusions from a variety of sources,
pulling together into one report proposals from several past studies, along with the expertise of State
and local officials solicited through recent focus groups and surveys. This report is meant to be one
step in an assessment of Virginia's service and funding structures. It includes recommendations on
how these structures will need to change in order to address future conditions and problems.
Additional study will be needed before any of the major options are enacted. Specifically, the
methods of implementation and the State/local costs will have to be determined.
On behalf of the JLARC staff, I would like to thank the Virginia Association of Counties, the
Virginia Municipal League, and the State agencies and local governments from which we collected
information for their cooperation and assistance during this study. In addition, I would especially
like to thank Carl Stenburg, Robert DeVoursney, and John Knapp of the Center for Public Service
(University of Virginia) for their contributions to this series of reports.

Philip A. Leone
Director
March 24, 1993
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Overall, Virginia's govemmental structure is sound. In fact, Virginia has been widely
recognized as a leader among states in its
strong management. Several characteristics
help account for Virginia's reputation. For
example,thegovemmentalstructureisstreamlined, with the State having substantially fewer
units of government than most states. Further, compared to other states, Virginia has a
higher than average tax capacity and a lower
than average tax effort.
However, significant social and economic
changes have occurred since many of the
State'sservicedeliverystructureswereimplemented. Asa result, some of the older service
delivery structures do not always provide ser-

vices in the most efficient and cost-effective
manner today.
Further, service responsibilities of the
State and localities have evolved over the
years in a sometimes piecemeal approach.
As a result, both State and local officials
suggest that there is now an imbalance between services provided and revenue-raising
ability.
As Virginia prepares for the next century,
it is important for the State and local govemments to determine how a proper balance can
be achieved and maintained. Senate Joint
Resolution 235 of the 1991 General Assembly
Session requested JLARC to examine the
assignment of service and funding responsibilities between the State and local govemments to determine whether services are being provided by the appropriate level of gov-

em.ent.

This report draws its findings and conclusions from a variety of sources, pulling together into one comprehensive document proposals from past legislative, executive, and
judicial studies, with the expertise of State and
local officials solicited through recent statewide focus groups and surveys. The report
presents a long-term view of critical choices
facing the Commonwealth in light of changing
demographics, service needs, and revenue
availability at the federal, State, and local
levels. The recommendations generally identify long-range policy options or directions the
General Assembly may wish to pursue in each
functional area, along with some overarching
concerns that should be addressed.
The options are not a "package," nor do
they include all possible altematives. Rather,
they are directions which could serve as a
starting point in a dialogue with localities regarding the allocation of service responsibilities between the State and local govemments.
Any proposal or combination of proposals
selected by the General Assembly for possible action would require further study and
financial analysis.
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Despite the need for additional study, the

despite maintenance of State-funded efforts

long-term trend seems to point to the State
assuming a greater proportion of the overall
costs of programs and services at the local
level. As a result of federal cutbacks, localities
now fund about ten percent more locallyprovided services than they did a decade ago,

over that same period. This trend suggests
that a greater State role may be needed.
Further, the increasing demographic diversity
of the Commonwealth will require the State to
continue to play a major role in distributing
revenue to less affluent localities.

Social and Economic Trends in Virginia
Virginia's population and local economies have become increasingly diverse during this century. This diversity leads to complexity as the State tries to meet the varying
needs of its citizens while ensuring funding
and program equity. Key demographic trends
in Virginia include:
Ogrowing local economies and population, particularly in the "urban crescent"
in contrast to declining population and
eroding economic bases in the cities
and rural areas;
0 increasing

elderly population;

school age population after
a period of decline; and

Dincreasing

Dincreasing racial and ethnic diversity.
These social trends have important implications for the delivery of services in Virginia.
For example, the expanding population puts
pressure on transportation and environmental
systems. In addition, as the elderly population
increases,anincreasinglylargershareof public
sector funds will be needed for health care.
Further, increasing school enrollments are
already significantly impacting school construction and operating costs. And, as the
number of non-English-speaking people increases in urban areas, the need for specialized programs, such as "English as a Second
Language" increases.
Virginia has also undergone significant
economicchangesinrecentyears. The1980s

were a relatively prosperous time for Virginians. The State's personal income grew rapidly. Virginia also experienced below average
unemployment rates. Further, Virginia benefited from a large proportion of the federal
government's defense spending, ranking first
among the states in per-capita federal defense expenditures.
However, growth in the State's personal
income has slowed considerably since 1989,
falling below the national growth rate. Part of
this change may be due to the State's gradual
shift from a predominantly manufacturing
economy to a service economy. The average
annual pay for the service industry is only 87
percent of the average annual pay for the
manufacturing industry. If lower paying service jobs increasingly dominate the State's
employment, growth in per-capita personal
income may continue to slow.
Further, Virginia was substantially impacted by the recent economic downturn. As
a result, the State's unemployment rate has
risen. Though the statewide rate remains less
than the national rate, many localities experience substantially higher rates. Also, despite
relatively lower rates in the urban crescent,
many of those localities were particularly impacted by the recession's effect on whitecollar workers. In addition, future defensespending reductions might significantly impact the Northern Virginia and Tidewater areas.
Another critical trend affecting Virginia
has been the federal government's devolution
of responsibilities to state and local govemments. According to the U.S. General Ac-
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counting Office, hundreds of new program
standards and administrative requirements
were imposed on state and local governments
during the 1980s. At the same time, federal
funding in many of these areas declined.
Federal funds as a proportion of the State's
budget declined from 25.5 percent in 1980 to
16 percent in 1990. The proportion of local
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governments' budgets derived from federal
funds dropped from 13 percent in 1980 to a
low of 5.2 percent in 1990. This trend, coupled
with increasing service needs of a diverse
population, require Virginia to constantly look
for the most cost-effective ways to meet service needs.

Broad-Based Actions Are Needed
to Improve State/Local Relations
In today's climate of increasing diversity and economic uncertainty, it is critical that
federal, State, and local governments work
together to accomplish common goals. However, the devolution of responsibility, often
without funding, from higher levels of govemment to states and subsequently to localities
has contributed to a climate of distrust between levels of government. In local govemmentfocus groupmeetings,localofficialsvoiced
concerns about having to perform new services passed down from both the federal and
State governments without adequate funding.
Focusing more closely on the critical
needs of Virginians as well as improving State/
local relations will require communication, flexibility, and long-term planning. In addition, the
Commonwealth will need to devote additional
attention to regional and integrated approaches
to service delivery.
Improved Intergovernmental
Communication Is Necessary
State and local governments have the
same ultimate goal - providing quality services needed by the citizens of the Commonwealth. However, in most of the 16 group
meetings JLARC staff held with local officials,
the lack of communication between levels of
government was cited as a major problem.
Some noted that a"State/local partnership" is
lacking. State officials also cited communication problems with local officials. However,
State officials voiced frustration that local governments often do not provide them with spe-

cific examples of problems and possible solutions. To improve communication between
the State and local governments, and consistent with a recent study proposal of the Department of Planning and Budget, the following recommendation is made:
To expedite improved Statellocal communication,theGovernor'ssecretariesshouldeach
holdmeetingswithlocaladministratorsatleast
once a year in different areas of the State. The
purpose of the meetings would be to identify
areas ofconcern to both the localgovernments
and the State, and to assess possible improvements that may be needed to Statellocal processes.
Local Officials Cite Need for
State Vision and an Urban Policy
In the group meetings with JLARC staff
held during the summer of 1992, local officials
discussed the need for the State to articulate
a vision for the long-term future of the Commonwealth. Local officials representing cities
also perceived a need for the State to develop
a long-range urban policy similar to the
Govemor's Strategic Plan for Rural Development. The following recommendations address these concerns:
The GeneralAssembly may wish to authorize the Department of Planning and Budget to
establish a small planning unit to coordinate
and develop long-term policy planning and
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policy analyses. A comprehensive policies plan
would be developed during the first year of the
Governor's term ofoffice with the assistance of
a committee composed of State and local officials and members of the business community.
The plan would be periodicallyevaluated and
revised.
The GeneralAssembly may wish to direct
the Governorto develop an urbanpolicy similar
in nature to the currentpolicyforruralareasof
the State. The policy could be developed with
the assistance of the Department of Housing
and Community Development, the Department
of Planningand Budget, State universities, the
Virginia Municipal League, and the Virginia
Association of Counties.

Regional Approaches to Service Delivery
Should Be Examined
As the State moves out of a decade of
high growth and into one of potentially slower
growth, providing services in the most efficient
and economical manner becomes critical. One
method to effect such economies is through
regional service delivery.
TheStatecurrentlyencourageslocalities
to provide some services regionally through
the use of financial and non-financial incentives. However, forvarious reasons, localities
are not pursuing regional solutions to the
extentpossibleandappropriate. Forexample,
the State's regional jail construction program
has been very popular among localities in the
eastern and northern parts of the State. However, localities in the southwest portion of the
State, where economies of scale could clearly
be derived from regional jails, have not yet
entered into formal arrangements.
To address this problem, the General
Assembly could provide additional incentives
for regional cooperation. For example, required permit applications from regional entities could be given highest priority in processing by State agencies. Disincentives could
alsobeconsidered. Forexample,forlocalities
that do not meet a certainpopulation thresh-
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old, the State could reduce State funding for a
program unless it was undertaken regionally.
Toincreasethe use of regional arrangements,
the following recommendation is made:
The GeneralAssembly may wish to consider additional State inducements to encourage localitiesto provide certainservices regionally. Functionalareasappropriateforincreased
regionalefforts include environmental protection, economic development, jails, and education. In particular,capital-intensiveprograms,
suchas landfills andwater treatmentfacilities,
should be consideredforregional incentives.

State and Local Governments Should
Strive to Integrate Services
The ability of service providers to address the multiple needs of clients can be
limited by a fragmented service delivery system. As in many states, Virginia has separate
agencies for social services; physical health
services; mental health, mental retardation,
and substance abuse services; aging services; special education services; and services to people with disabilities. There is
substantial overlap in the clients served by
these agencies. And without coordinated
services, clients must negotiate the sometimes confusing array of services and agencies by themselves.
Alllevels of government have begun to
respond to the need for service integration.
For example, the State has recently initiated a
coordinated approach to service provision for
at-risk and troubled youth. However, additional efforts are still needed. For example, in
the area of child services, service integration
efforts should be broadened to encompass
the educational system. The following recommendation is made:
Service integration efforts should be increased at both the State and local levels. The
Secretaries of Health and Human Resources
andEducation,andtheirrespectivedepartments,
shouldmaintainan ongoingdialogueregarding
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approaches to service integration, with thegoal
of developing formal mechanisms for increasing integration of social, health, and educational services, particularlyfor children.

Appropriateness of City/County
Distinctions Is Questionable
"City" and "county" titles were appropriate during the early 1900s because they accurately identified different locality types - urban and rural. However, the accurate descrip-
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changes to the Virginia Constitution. The
1971 Constitution no longer maintains separate constitutional sections forcities and counties. Given the changes in cities and counties

that have taken place, a study of Title 15.1 of
the Code of Virginia appears warranted. Such
a study could be used to further streamline
local government structures and eliminate different treatment of cities and counties, where
feasible. Therefore, the following recommendation is made:

tors of 1900 serve as artificial distinctions
today. For example, the second most densely
populated locality in Virginia is Arlington
County. In total, 15 counties are more densely
populated than the least densely populated

The General Assembly may wish to
direct a review of Title 15.1 of the Code
of Virginia. Title 15.1 should be examined in
light of the intent of the 1971 revisions to the
VirginiaConstitutiontotreatcountiesandcit-

city.

ies more alike.

This blurring of the distinction between
cities and counties is manifest in the 1971

Options for Realignment of Service
and Funding Responsibilities
To address the changing environment in
which Virginia's governments operate, a number of long-term policy options have been
identified across the functional areas of government. The options presented in this report
are intended to further Virginia's traditional
public policy goals, such as equity, efficiency,
economy, effectiveness, public participation,
and accountability. Particular attention was
paid to identifying options which would most
efficiently and effectively allocate increasingly
scarce governmental resources.
In some cases the recommended options
support or reinforce current practices or functional assignments. Other options represent
major departures from current State policy.
Some will clearly require further study and
policy input from General Assembly committees and State and local leaders. In total, the
proposals are meant to initiate an ongoing
State/local dialogue regarding the long-term
direction of intergovernmental relations and
the delivery of services to Virginians.

The table on pages vii and viii summarizes the options presented in the report. Supporting discussions of each option are included in the main body of this report.
Adequacy of Resources
In order for local govemments to carry
out their assigned service delivery responsibilities, adequate sources of revenue are required. The resolution directing this study
required JLARC to review not only service
delivery responsibilities but funding responsibilities as well. Two primary issues are apparent when discussing local funding for services: (1) local taxing authority should be
equalized for cities and counties, and (2) the
local debt requirements appear to be an obstacle that limits local government flexibility in
meeting the long-term infrastructure needs of
their localities.
To adequately address the assignment
of functions between the State and localities in
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the long-term, it is also necessary to study in
a more comprehensive, in-depth, and longterm manner the tax structures and rates of
the Commonwealth. Such a study should be
directed at recommending specific courses of
action. The policy goals to be examined in
such a study should include:
Dapplying taxes as broadly, fairly, and
simply as possible;

Omaking the tax structure more respon-

devolution and changing needs in the
population.
The following recommendations are
therefore made:
The General Assembly may wish to direct
a study of the Statellocal tax structure in Vir-

ginia. This study could address the specific
revenue needs of Virginia's local governments
and what funding mechanisms may be neces-

sary to address those needs.

sive to economic growth; and
The General Assembly may wish to con-

Oproviding Stateand local revenuesadequate to fund current levels of responsibility that have resulted from federal

sider amending Article VII, Section X of the
Constitution of Virginia to equalize borrowing authority between cities and counties.

[Summary of Options for Realigning Service and Funding Responsibilities
Current Service Delivery
and Funding Responsibility

Proposed Service Delivery
and Funding Responsibility

Locallyprovided
Extensive State funding
Required local funding share

Locallyprovided
Extensive State funding
Increased local funding share

increases local flexibility
Increases State flexibility

State provided
State funded
Limited local flexibility

State provided
Limited local provision
Extensive State funding
Increased local funding share

Increases local flexibility
Increases State flexibility

* Cities

Locally provided

Locally provided

No change

* Counties

State provided
Linited local flexibility

Allow counties to provide services

Increases local accountability to citizens
Increases local flexibility

State funded with a required local match
Only counties alowed to participate
State funding limited to $10 million annually

State funded with arequired local match
Allow cities to pa
e in program
Increased amount ofState funding available

Increases local flexibility to meet local
transportation needs

Human Services

Many State and local agencies supervising
and administering services, resuting in
fragmentation

Integrate the various services based on
models developed by the State

Reduces fragmentation and improves
effectiveness; would simplify and clarify
structure

Social Services

State supervised, locally provided
Extensive State and federal funding
Moderate local funding

State supervisedand provided
Extensive State and federal funding
Limited local funding

More efficient

Health Funding

Historical-based funding structure

Needs-based funding structure

Allows funding to recognize local needs
More equitable

Environment

State supervised, locally provided
Extensive local funding, limited State funding

State supervised, locally provided
Extensive local funding, limited State funding
Publidprivale partnerships where appropriate
Greater use of regional activities

Efficiencies could be achieved through more
extensive use of regionalism

Operations

State supervised, locally provided
State and locally funded

Increased Standards of Quality
Increased State funding

Reflects current practices and costs
Increases equity

School Construction

Locally provided and funded
State loans available

Increased State funding

Increases equity

Functional Area

impact/Results of Reassignments

Transportation
Street &Road Construction
Cities

*Counties

TrafOperations

Revenue Sharing

Education

-summary of Options for Realigning Service and Funding Responsibilities (continued)
Functional Area

Current Service Delivery
and Funding Responsibility

Proposed Service Deliver
and Funding Responsibility

impactReaults ofReassignments

Local responsibility

Local responsibility

No change

Administration of Justice
Law Enforcement
* Cities

*Counties

Limited State oversight

Urnited State oversight

Extensive local funding

Extensive local funding

Local responsibility

Local responsibility

Umited State oversight

Limited State oversight

Extensive State funding

Extensive local funding

Local responsibility
Extensive State funding
Limited local flexibility

State responsibility
Extensive State funding
Local funding would be a fee for service

Provides additional local ftlaiiy

increases equity betweencilies and

counties regarding funding struts

Local Jails
*Jail Operations

State could use existing State correctional

State operation cod prome geaer
consolidation or clsuse
efficiency
of simal, costlyiand through greeler
use of aleative to incarceration

centers and field units instead of jails

*Jail Construction

Increased State funding for large, single
jurisdiction jails

Equity in jai construction funding stuche
would be inceased

State provided service
Extensive State funding
Local funding and administration of some

State administer and fund all positions related
to the operation of courts

increases efficiency and accontabillity

State and locally provided
State and locally funded
Current structure resuls in inefficiencies
through duplication of efforts

State provided and funded
Centralized processing of State taxes

Stae and local cost savings through
elimination of duplicate services
increased efficiency and accouritabilty
through centralizedprocessing

Local responsibility
Moderate State funding
Large, single jurisdiction jail facilities are
treated inequitably in the State aid forjail
construction funding structure

Courts

support positions
Limted local flexibility

General and Financial

Administration
Local Financial Officers
*Processing State
IncomeTax Forms
and Payments
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INTRODU*
As the federal government retrenches from its traditional roles, state and local
governments are being expected to perform and fund additional activities.
Significant responsibilities in areas such as environmental protection, aid for
the indigent, and education have been "devolved" or passed down from the
federal government. By mandating - but not funding - program responsibilities, decision-makers can direct or influence policy without paying the
cost.
Partly as a result of new federal mandates, Virginia's Medicaid budget increased 160 percent between 1980 and 1990. The State's natural resources
budget increased 298 percent during that time. (In comparison, the inflation
rate for government goods and services was 55 percent during the same time
period.) Such trends could accelerate if federal funds are cut further to reduce
the federal budget deficit.
Further, most experts do not believe the tremendous economic growth of the
1980s will be duplicated in the 1990s. Consequently, slower growth in State
and local revenues is expected.
Such developments, impacting Virginia in concert, necessitate that State and
local officials work together to meet the critical needs of Virginians. Priorities
must be set, and resources assigned accordingly. To more clearly focus on
solutions to common problems, however, the responsibilities of each level of
government must first be articulated and understood.
There have been many studies over the years on the structure of individual
programs and service areas. It is more difficult, however, to concurrently
examine the major responsibilities of Virginia's State and local governments.
This report serves that purpose. In response to Senate Joint Resolution 235
(Appendix A), the report explores the current assignment of responsibilities
for service delivery between the State and local levels of government. Attention is paid to structural changes that may be needed to reflect the changing
environment in which Virginia's governments operate and to more efficiently
and effectively allocate scarce governmental resources.
The options presented in this report are intended to further Virginia's traditional public policy goals, such as equity, efficiency, economy, effectiveness,
public participation, and accountability. In some cases study recommendations support or reinforc current practices or functional assignments. Other
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options represent major departures from current State policy. Some will
dearly require further study and policy input from General Assembly committees and State and local leaders. In total, the proposals are meant to initiate
an ongoing State/local dialogue regarding the long-term direction of intergovernmental relations and the delivery of services to the people of Virginia.

Previous

JIARC Studies of State/Local Relationships
Considerable attention has been focused by the General Assembly on improving State/local relations. This continuing interest is evidenced in part by a
series of mandated JLARC studies concentrating on the State's relationships
with local governments. In 1983, JLARC completed a study of mandates and
financial assistance. This report, State Mandates on Local Governments and
Local FinancialResources, received significant attention from both legislators
and local officials. As a result, two follow-up reports were prepared: Towns in
Virginia (1985) and Local FiscalStress and State Aid (1985).
To address the continuing concerns of local governments, the General Assembly in 1990 directed JLARC to conduct additional follow-up to the 1983
study. This study effort resulted in two reports: IntergovernmentalMandates
and FinancialAid to Local Governments(1992) and a Catalog of State and
FederalMandates on Local Governments (1992).
The State has taken a number ofactions to alleviate problems at the local level.
Some of these actions were in direct response to Commission recommendations. Other actions have been based on complementary, independent work
of other committees or commissions. Implementation of some of the recommendations and policy options in these five reports has resulted in increased
funding for certain programs, more equitable distribution formulas, and
continued analysis of local fiscal stress indicators. However, not all recommendations were implemented, and some current local concerns are similar to
those expressed during the original series of studies.
State Mandates on Local Governments
andLocal FinancialResourcr
The 1983 mandates study addressed three primary objectives: (1) to identify
State mandates and the extent to which they impose a burden on local
governments; (2) to examine the adequacy of the amount and type of State
financial assistance to localities; and (3) to determine whether local governments have sufficient local financial resources to fund the public services they
are required to provide.
JLARC staff found that although local officials expressed concern with State
mandates overall, there was little consensus on the unreasonableness of specific mandates. Rather, the study indicated that local officials were more
concerned with the levels of State funding to meet mandates. Inparticular,
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JLARC staff found that State funding of mandates for the education Standards of Quality, special education, and the auxiliary grant program had not
kept pace with historical State commitments. In these areas, State aid was
found to be inconsistent with levels of State control.
In this report, JLARC staffalso reported that localities had experienced many
financial stresses in the late 1970s and 1980s, including two economic recessions, reduced federal financial aid, and increased interest rates which made
local borrowing more difficult. As part of this study, JLARC staff developed a
measure ofrelative local financial condition - the fiscal stress index. Through
this index, cities as a group showed a higher level of fiscal stress than did
counties.
Local FiscalStress and State Aid
In 1985, JLARC issued a follow-up report to the 1983 study. This study
updated the fiscal stress index. Based on these analyses, JLARC staff found
that per-capita local revenue capacity had increased between FY 1981 and FY
1983 at a rate significantly below the inflation rate for government goods and
services. Despite this discrepancy, local revenue effort had decreased slightly.
Overall, there was very little change in the relative rankings of localities based
on the stress index.
JLARC staff also found that between FY 1981 and FY 1983, State aid to local
governments had increased. State aid did decrease, however, for special
education and local health departments. Despite the overall increase in State
aid, some localities remained severely fiscally stressed.
Towns in Virginia
In 1985, a second follow-up report was prepared focusing on the fiscal
condition of towns, their ability to provide services, and the relations between
towns and counties. Because of a lack of data, fiscal condition indicators for
towns could not be prepared. Based on a qualitative review, the study found
that towns, especially when compared to cities, did not appear subject to as
high a level of fiscal stress. This lower level of stress was attributed to the fact
that towns were generally not involved in the provision of high-cost public
programs. However, the study concluded that declines in federal assistance
could increase the fiscal stress of towns.
IntergovernmentalMandatesand
FinancialAidto Local Governments
In 1990, the General Assembly directed JLARC to conduct a follow-up study
to the 1983 report. The results of that study were presented in two reports.
The first report focused on the effects of mandates on localities, local financial
conditions, and the adequacy of State financial aid. JLARC staff found that
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many of the local concerns raised during the 1992 study were similar to those
expressed during the 1983 study. Those concerns include a lack of flexibility
in the implementation of mandates, inadequate funding for mandates, unequal taxing authority for cities and counties, and lack of adequate taxing
authority for all localities. These concerns were exacerbated by the 1990
economic downturn, as they were by the recession of the early 1980s.
Despite the problems identified by local officials, JLARC staff found that
overall the State has played a stable role in providing revenues to local
governments. Conversely, the last decade has witnessed a dramatic decline in
federal revenues, despite the significant new federal mandates that have been
imposed on localities in recent years.

JLARC staff reported that additional State financial aid would help relieve the

fiscal strain faced by local governments. However, the financial condition of
the State makes this option currently unfeasible. Thus, the report listed
alternative methods to reduce adverse impacts of mandates in the short term,
including agency reviews of mandates to identify those that could be relaxed
or eliminated, temporary suspension of selected mandates, and pilot-testing
mandates prior to statewide implementation.
A companion report to IntergovernmentalMandatesandFinancialAidtoLocal
Governmentswas issued, which provides a listing of the mandates imposed on
local governments. In addition, this catalog of mandates identifies local
concerns with specific mandates. In some cases, the relevant State agency's
response to certain local concerns is also provided.

Current JLARC Study Effort
The current JLARC study of State/local relations was conducted based on
Senate Joint Resolution 235 of the 1991 General Assembly Session. Through
SJR 235, the General Assembly requested JLARC to examine the current
assignment of service and funding responsibilities between the State and local
governments.
This study effort addressed five major issues:
" What are the trends and forces affecting service delivery in Virginia?
" What actions should State and local government officials take to improve
intergovernmental relations?
i Are the functional assignments of services between the State and local
governments appropriate?
" How should responsibility for providing the services be assigned between
the State and local governments?
" Whatfunding structures could be used to provide adequate resources for
service delivery structures recommended for change?

Introduction
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The report is meant to be one step in an evaluation of Virginia's service and
funding structures and how they may need to change to address future
conditions and problems.
Research Activities
Cross-cutting research activities were conducted to collect and analyze information on State/local relationships for this report. Primary among the
research activities were meetings and interviews with State and local government officials, a mail survey of local governments, and document reviews.
Group Meetings with Local Government Offcias. Sixteen focus group
meetings were held with local government officials and administrators across
the State during the spring and summer of 1992. Focus group locations
included Big Stone Gap, Wytheville, Roanoke, Lynchburg, Danville, Weyer's
Cave (two meetings), Charlottesville, Warrenton, Annandale, Warsaw, Richmond, Williamsburg, Franklin, Portsmouth, and Keysville. Officials from all
counties and cities and selected towns were invited to attend.
In developing the structure for the group interviews, JLARC staff used two
criteria as guides. First, the study team attempted, to the extent possible, to
have localities within the same geographic region attend the same interview.
This was done in an attempt to reduce commuting time for the participants.
Second, the team attempted to group localities sharing similar characteristics
together. For example, localities with rapidly growing populations were
generally grouped separately from those experiencing decreases in locality
population. Other factors used to group localities for the interviews included
growth in local revenue capacity per capita, and jurisdictional class (city,
county, or town). To the extent possible, officials from towns and cities
attended meetings that did not include county officials. Developing the focus
groups on this basis was done to better determine which issues were applicable
only to certain types of localities and which were applicable to all localities.
These meetings were attended by 102 representatives of 83 localities. Groups
discussed service delivery issues including structural changes which could be
made to improve the current system. In addition, local officials addressed
inadequate or inappropriate funding structures, assignment of responsibility
for service delivery, and future service delivery demands.
Virginia Municipal League (VML) and Virginia Association of Counties
(VACO) Local Government Meeting. VML and VACO organized a group
meeting of local government officials to discuss topics relevant to the JLARC
study. Staff of the Center for Public Service (University of Virginia) facilitated this meeting. Participants discussed future trends expected to affect
State and local governments in Virginia. In addition, they discussed current
problems with the assignment of service delivery structures.

Introdction
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Meetings with State Government Officia. JLARC staff also convened a
group meeting of State officials to discuss issues related to the JLARC study.
Several of the Governor's secretaries and agency heads attended this meeting.
Issues discussed during this meeting were similar to the VML meeting. In
addition to the group meeting, interviews were conducted with selected State
agency heads to discuss in more detail concerns raised through the State and
local focus groups.
Mail Survey of Citie and Counties. A mail survey was sent to local governments in 1991 requesting information on mandates, local financial conditions, and State financial aid and technical assistance. The survey also
requested information on successful and problematic service delivery structures and public-private ventures. Responses were received from 108 of the
136 cities and counties. The survey results were used in the 1992 mandates
reports as well as the current study effort.
Review of Documents. Numerous documents and reports were reviewed
during the course of the study. In addition to the Virginia Constitution and
the Code of Virginia, staff examined many studies on service delivery structures and the assignment of service responsibilities in Virginia and other states.
Many of the programs addressed in this report have been the subject of past
research including previous JLARC studies. For example, JLARC's reports in
the areas of education, corrections, health, and transportation were consulted
for relevant information. Many reports issued by other Virginia commissions
and committees were examined as well. For example, the 1967 Virginia
Metropolitan Areas Study Commission report and the 1984 report of Governor Robb's Commission on Virginia's Future were reviewed. Finally, staff
reviewed reports from other states to gain insight on their experiences with the
realignment of service responsibilities.

Report Organization
This introductory chapter has provided an overview of past JLARC studies
pertaining to State/local relations and has discussed the current study effort.
The remainder of the report is divided into three parts. Part One explores the
environment in which State and local governments operate, including trends
and forces affecting the Commonwealth. Overarching concerns with State/
local relations are examined in Part Two. Part Three discusses options for
realigning service responsibilities between the State and local governments. As
required in SJR 235, functional areas discussed include: administration of
justice, transportation, education, human services, environmental protection,
and general administration. In addition, Part Three discusses the need for an
in-depth study ofthe State/local tax and debt structure.
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PART ONE:

VHINGIA'S PLACE
IN ARAPIDLY
CHANGING
SOCIEY
Virginia has a long history of strong government management and leaders
with foresight. The State is rich in both human and natural resources.
Reflective of these strengths, Virginia maintains a reputation as one of the
best-managed states in the nation.
Another strength ofVirginia is its diversity- both in terms ofgeography and
people. With this strength comes complexity, however, as the State tries to
meet the diverse needs and preferences of its population. In the early part of
this century, many of the State/local government service and funding structures were enacted. These structures are still largely in place today, although
the environment in which they function is rapidly changing.
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Also, the problems confronting the State and the nation today appear daunting. Virginia is not alone in facing the problems of rising health care costs,
increasing crime, changing public education needs, and aging infrastructure.
In addition, problems associated with poverty persist. Concurrent with the
increasing complexity of the problems, the nation's governments are encountering declining public confidence in the public sector's ability to solve these
problems. As a result, support for new initiatives is often linked to demands
for additional accountability, and no new revenue measures.
To meet the challenges in the coming decades, it is important to examine how
Virginia has changed and the direction it is heading. The State needs to
evaluate whether the current service delivery structures are adequate to address
existing needs and anticipated challenges in the future. This report provides a
step in such an evaluative process.
To set the stage for the discussion of structural changes that may be needed, an
examination of the environment in which Virginia operates is appropriate.
This section of the report presents a discussion of Virginia's service structures
in the context oftrends andforces which are impacting the State.
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Strengths ofVirginia's Government Structure
Virginia has been widely recognized as a leader among states in its strong
government management. Factors accounting for this reputation include its
streamlined overall government structure, sound financial management, and
relatively low rate of State/local taxation.

Streamlined Government Size and Structure
Virginia's current governmental system is based on a combination of historical decisions and more recent actions to improve government efficiency.
Service fragmentation is minimized in Virginia through its small number of
governmental units. In addition, the State has endeavored over the years to
improve its efficiency and effectiveness through self-examination and followup actions. The result is a State structure which in most regards compares
favorably with those of other states.
VirginiaHas a StreamlinedGovernmentStructure. The structure ofVirginia's
government system is relatively streamlined and simple. On the local level,
two of the major general purpose governments -

cities and counties -

are

completely separate from each other. Virginia is the only state in which all
cities are independent of their surrounding counties. Though there may be
some drawbacks to this structure, it does eliminate confusion over responsibilities for various services. Another structural characteristic is that school
districts are part of local governments rather than independent units of
government. This allows local governing bodies to balance the financial needs
of the school systems with other needs in the communities.
At the State level, through periodic review and study, Virginia continues to
have an increasingly efficient governmental operating structure. The State's
secretarial system was created in 1972 to aid in managing the State's diverse
and numerous executive branch agencies. In 1984, JLARC issued a report on
the structure of the executive branch. This study found that overall, "Virginia's
executive branch is logically organized in a manner consistent with the State's
management needs." Despite this finding, some improvements were recommended, including: clarifying the responsibilities of the Governor's secretaries, standardizing the nomenclature and conforming boundaries for executive
entities, merging several related agencies and activities, and reducing the
overall number of State agencies. Many of these recommendations were
subsequently enacted, resulting in further structural improvement.
In addition, the Commission on Efficiency in Government was created in
1986 to study and report on government efficiency, regulatory reform, and
privatization opportunities. In its final report, the commission noted that
"state government overall is well run and staffed by very capable employees
and managers." Recognizing that greater efficiency was still possible, however, the commission presented 217 specific recommendations for improve-
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ments, over 90 percent of which had been acted upon by the time the final
report was released in January 1990. Recently, as part of the Commonwealth's
ongoing emphasis on government efficiency, the current administration has
continued to look for ways to improve Virginia's operating structure through
its "Project Streamline" initiative.

The Common-

wesathhas
substantially
fewerunitsof

government
other states.

Virginia's efforts are evident, in part, through a 50-state comparison conducted by State Policy Research, Inc. for its 1992 edition of States in Iofile.
As a rough measure of state overhead burden, State Policy Research calculated
the number of general government and financial administration positions as a
percentage of total full-time equivalent employment - called the "State
Apparent 'Teeth-to-Tail' Ratio." As of October 1990 (the latest data available), Virginia ranked thirteenth out of all states in having the least amount of
overhead burden. While admittedly a rough measure of efficiency, it does
reflect external recognition ofVirginia's generally conservative approach to
government structure and employment.
Virginia's Number of Governmental Unit is Low. Virginia ranks as the
nation's twelfth most populous state. Despite its size, the Commonwealth has
substantially fewer units of government than most other states (Figure 1). In
fact, only one other state - Hawaii - has a fewer number of governmental
units per capita than Virginia. This characteristic is important for three
reasons: it reduces the opportunity for overlap in responsibilities between
different governmental units; it may minimize overhead costs associated with
multiple governing structures; and it helps ensure some economy of scale in
government operations.

Sound Financial Management
Virginia also enjoys a reputation of sound fiscal management. In 1991,
Virginia was ranked the best managed state in the nation by FinancialWorld
Magazine. Earlier rankings of the State placed it in the top five. Characteristics accounting for the State's number one ranking included superior credit
ratings, excellent financial reporting, accurate estimates of Medicaid and
corrections expenditures, and thorough and multifaceted legislative and executive program evaluation.
Virginia's State and Local Governments Have Relatively Low Debt Virginia
has traditionally maintained low levels of debt. In 1991, the State's constitutional full faith and credit debt limit was approximately $5.5 billion. At that
time outstanding bonds totalled $542.6 million. This amounted to only 9.9
percent of the total borrowing authorized under the Virginia Constitution.
In addition to having a low level of debt in relation to what is authorized by
the Constitution, Virginia's State and local governments maintain low debt
levels in comparison to other states. At the end of fiscal year 1989, Virginia
ranked 41 out ofthe50states in terms ofthe amount ofper-capita State and
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Figure 1

Number of Government Units by State, 1987
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local debt outstanding. Virginia's debt per capita was $2,320 - well below
the national average of $3,216 per capita. In fact, the State has maintained
per-capita debt levels below the national average for the last several decades.
Further, industry rating agencies consider Virginia's debt to be of the "best
quality." Virginia is one of only six states which currently carry the highest
bond rating from both major industry rating agencies. The State's general
obligation bonds are rated "triple A" by both Moody's Investors Service and
Standard and Poor's Corporation. This rating has important implications for
Virginia. As noted in the 1990-92 Budget Tabloid:
This allows Virginia to sellbonds at the lowest possible rate .... As
a result, Virginia's interest costs are consistently lower than the borrowing costs for other organizations. This in turn lowers the cost of
projects and the cost to the citizens of Virginia.

Virginia Is one

Though the bond ratings of some other states have recently been downgraded,
Virginia has maintained its high rating throughout the recent economic
slowdown, which again reflects its fiscally sound position.

of only six
states which
currently carry
the highest
bond rating

from both
Moody's and
Standard &
Poor's."

Virginia Practices Sound Financial Reporting. Virginia maintains compliance with generally accepted accounting principles and receives clean audit
opinions yearly. In addition, during the 1980s Virginia made a concerted
effort to improve its annual financial statements. As a result ofthat effort, the
State has earned the Government Finance Officers Association's Certificate of
Achievement for Excellence in Financial Reporting each of the last three years.
The Certificate of Achievement is the highest form of recognition that a
government can earn for its accounting and financial reporting. To receive a
certificate, the government's annual financial report must present financial
information and narrative explanations beyond the requirements of generally
accepted accounting principles. Several local governments also received these
certificates in 1990 (the latest year for which local information was available).
Improvements Made to Virginia's Financial Management Practices. The
State has taken a number of steps in recent years to improve its financial
management practices. For example, in 1984 Virginia implemented the
Prompt Payment Act, which improved the number ofvouchers processed and
paid on time. In addition, the Set-OffDebt Collection Program has continued to expand, collecting delinquent debts from the responsible parties by
deducting the amount owed from the State income tax refunds and lottery
winnings. In 1991, approximately $12 million was collected and returned to
State and local agencies to repay delinquent debts. Collections on unpaid
debts grew by over 960 percent in nine years. In June 1991, a second debt
collection program - the Comptroller's Debt Set-Off Program - was
initiated to collect delinquent vendor debts to State agencies. During its first
year, the program collected $3.78 million in delinquent debts. Further,
implementation of recommendations made in a recent JLARC study of the
Department of Taxation is expected to net the Commonwealth approximately $51 million in additional revenue for the 1992-94 biennium.
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Improvements to Virginia's cash management practices have also increased
the State's investment income. Specifically, the types of investments made
have expanded, while still maintaining a minimum of risk. As a result,
Virginia's general account investment portfolio has consistently outperformed
the leading indices during the past decade (Figure 2).
Figure 2
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Rate of State/Local Taxation

A third major strength of Virginia is its status as a low tax state. As a low tax
state, Virginia has more revenue options available to it than do states that have

higher tax rates. One measure of the financial burden of government services
on a state's citizens is the amount of state and local general revenues collected
per $1,000 of personal income. General revenues include taxes, such as the
sales tax, as well as non-tax sources, such as user fees. (This measure helps even
out differences between states as to their reliance on tax versus non-tax sources
of revenues and State versus local revenues. Also, through standardizing by
income, differences in the relative wealth of each state are taken into account.)
Based on this measure, Virginia ranks 45th in the nation in the level of State
and local revenues collected per $1,000 of personal income (Table 1).
Additional indicators of the State's relative tax levels and fiscal ability are
issued by the U.S. Advisory Commission on Intergovernmental Relations
(ACIR). The ACIR devised measures of each state's ability to raise revenues
and the extent to which states use their available revenue-raising ability. (1iw
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Table 1

State and Local General Revenues
Per $1,000 of Personal Income, FY 1988 - 1989
RANK

STATE

AMOUNT($)

Alaska
Wyoming
New Mexico
North Dakota
Montana

571
367
269
250
244

6
7
8
9
10

New York
Utah
Louisiana
Oregon
Minnesota

242
233
232
230
230

11
12
13
14
15

Hawaii
Mississippi
Vermont
Delaware
Maine

228
220
219
218
213

16
17
18
19
20

Wisconsin
South Dakota
Iowa
Washington
Nebraska

210
208
208
204
204

21
22
23
24
25

Arizona
West Virginia
Idaho
South Carolina
Kentucky

203
203
202
202
201

26
27
28
29
30

Oklahoma
Michigan
California
Rhode Island
Alabama

200
198
196
192
191

31
32
33
34
35

Georgia
Colorado
Indiana
Texas
Nevada

189
189
185
184
184

36
37
38
39
40

North Carolina
Kansas
Ohio
Tennessee
Maryland

183
181
180
180
177

41
42
43
44

Florida
Arkansas
Pennsylvania
Massachusetts

177
177
175
172

46

Virginia

168

46
47
48
49
50

New.Jersey
Illinois
Connecticut
Missouri
New Hampshire

167
164
161
154
137

NATIONAL AVERAGE

194

1
2
3
4
5

Source: States in Profile, State Policy Research, Inc., 1992.
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JLARC

and Comission on Local Government measures of local government
revenue capacity and revenue effort are based on the ACIR's state measures.)

To measure tax capacity, estimates are calculated of the amount of revenue
that would be received by each state if they all used the same state/local tax
system - the average of all states' tax systems. For comparison purposes, an
index is computed with the national average set to 100. Virginia's tax capacity
rating is 104, which means that Virginia has revenue raising ability four
percent above the national average. Virginia's tax capacity is the 17th highest
of all the states.
Tax effort, or the extent to which states tap their tax capacity, is determined by
comparing the actual amount of state/local tax revenues collected with the
state's estimated tax capacity. The national average tax effort is 100 - that is,
100 percent of the available tax capacity is collected. In contrast to its high tax
capacity rating, Virginia's tax effort rating is 91, meaning that it collects 91
percent of its estimated tax capacity. Only 16 states have a lower tax effort
than Virginia. In other words, Virginia has a higher than average tax capacity
and a lower than average tax effort. Hence, it is considered a low tax state. (A
fuller discussion of these measures is contained in Part Three.)

Trends and Forces Affecting the Commonwealth

-

Over the last several decades, Virginia has become an increasingly wealthy and
economically diverse state. As of 1991, Virginia ranked twelfth highest of all
states in personal income per capita. In 1940, the State ranked only 31st.
Further, the State's poverty rate has been declining since the 1970s. In fact,
the actual number of people below the federal poverty level has declined
from 675,978 in 1970 to 611,611 in 1990 - while the general population
has grown by 1.5 million.
Despite these strides, Virginia's increasing population also presents some

challenges. As more people settle in Virginia, the need for new and expanded
infrastructure becomes apparent. For example, the State is finding it increa
ingly difficult, if not impossible, to keep up with the demand for new roads
across the Commonwealth. Meeting the infrastructure needs, such as in the
transportation area, is extremely costly and may require the State to consider
utilizing some of its untapped tax capacity. Further, as new people move to
the State, the population becomes more diverse. This diversity brings with it
needs for new and different services and programs.
It is important to point out that the changes Virginia has undergone have

affected different areas of the State to different degrees. The State of Virginia
could theoretically be described as "four Virginias" - rural localities,
suburbanizing localities, suburban localities, and urban localities. (The categorization of Virginia's localities into these four types can be found in
Appendix B.) Broken down largely according topopulation, these locality
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types also display similarities in poverty rates, educational attainment levels,
proportions of children and elderly, and employment levels. This diversity
across localities is as important as the overall increasing diversity of the State as
a whole. Further, it points to the need for flexibility in addressing the varying
needs of each community.

Social Trends in Virginia
Virginia's population has grown substantially over the last several decades.
Also, the population has become more diverse. Virginia's elderly population
is increasing. The school age population is also projected to increase after
having gone through a period of decline. These population groups typically
require higher levels of services. Virginia is also becoming more racially and
ethnically diverse. And, as the number of non-English speaking people
increases in parts of the State, the need for programs such as "English as a
Second Language" increases.
In addition, the past 20 years have witnessed a decline in poverty in many
parts of the State. However, indicators point to increasing numbers of those
in poverty due to the recent recession.
Virginia's Growing Population. Virginia ranks among the largest and fastest
growing states in the nation. Between 1980 and 1990, Virginia gained the
sixth largest number of people of any state and was twelfth in terms of the rate
of growth (Figure 3). Almost 16 percent more people lived in Virginia in
Figure 3

State Population Growth Rates, 1980 to 1990
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1990 than in 1980. Further, the population ofVirginia is projected to increase by
an additional 11 percent by the year 2000.
However, this overall growth masks important differences in the growth
patterns within the State. Between 1930 and 1960, population growth was
widely distributed across the State (Figure 4). In particular, most cities
showed a great deal of growth during the 1930 to 1960 period. Also, the
growth of the Northern Virginia, Richmond, and Tidewater regions was
beginning to appear.
Figure 4

Population Trends, 1930-1960
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Source: U.S. Census, 1930 and 1960.

Between 1960 and 1990, the population explosion in the "urban crescent"
was apparent (Figure 5). Almost all of the localities along Interstate 95
between Northern Virginia and Richmond, Interstate 64 between Tidewater
and Richmond, and Route 29 between Northern Virginia and Albemarle
County showed high levels of growth. In contrast, many of the localities in
the Southwest and Southside portions of the State experienced declines in
their population levels. Also, growth in most cities across the State slowed or
declined during this period.
Looking more broadly at the types of localities in which Virginians live, two
distinct trends emerge. First, between 1930 and 1960 there was a large
population shift from rural to urban localities (Figure 6). In 1930, over 45
percent of the population lived in rural localities. By 1960, only 29 percent
lived in rural localities, while 45 percent lived in urban localities. Second,
between 1960 and 1990, there were declines in the percentages of people
living in both rural and urban areas as people increasingly moved to the
suburbs. In 1990, the suburban and suburbanizing parts of the State accounted for more than 40 percent ofVirginia's population.
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Figure 5

Population Trends, 1960-1990
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Note: A map key for urban areas is provided in Appendix C.

Figure 6

Proportion of Population by Type of Locality, 1930 -1990
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The Aging of the Population. As Virginia's population has grown during the
last several decades, it has also aged. In 1930, the median age in the State was

23.1 years. By 1990, the median age had risen to 32.6 years. Part of this rise
in the median age was due to the increasing number ofVirginians who were at
least 65 years old.

There were 116,678 people in Virginia who were 65 or older in 1930. In
1990, there were 469 percent more people in this age category, or a total of
664,470 elderly (Figure 7). Growth in the elderly population was substantially higher than the 155 percent growth in the general population during
this period. Further, the elderly population is projected to grow by another 42
percent during the next 20 years - which is also at a higher rate than that
projected for the general population.
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Figure 7
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Looking at locality specific elderly rates, the elderly make up from 3.7 percent
of Manassas Park City's population to over 25 percent of Lancaster County's
population. In particular, older Virginians make up a significant proportion
of the populations in many of the cities in the western part of the State, and in
Southwestern, Southside, and Northern Neck counties (Figure 8). In contrast, they represent small proportions of the populations in the Northern
Virginia and Tidewater areas.
Figure 8

Elderly Population as a Percent of
the Total Population, 1990

U15% or more
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Note: A rnap key for urban areas is provided in Appendix C.

Source: U.S. Census, 1960 and 1990.
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The aging of the population has important implications for Virginia. Much
of the economic growth in the 1980s was fueled by the "baby boomers"people then in their 20s and 30s. As this group ages, however, their consumption habits are likely to change. They may not be buying as many new homes
and "big tidcet" items. Instead, they may be saving for their children's educations
and for retirement. And, the next generation ofyoung consumers is not expected to
be large enough to fill the economic gap left by the baby boomers.
In addition, as people live into their 70s and beyond, they will likely consume
a disproportionate share of health care. With the rapidly rising cost of health
care both nationally and in Virginia, an increasingly larger share of public
sector funds will be required to support this portion of the population. For
example, in federal FY 1992, Medicaid and Medicare accounted for 15
percent of federal outlays. By federal FY 2002, these health care programs are
expected to account for 26.6 percent of federal outlays. This high level of
demand for scarce public funds to support services to the elderly will undoubtedly conflict with the demand for these funds for youth-related services such
as education.

Both the statewide
poverty rate and
Number ofSchool-Age Childrenon the Rise. While the elderly as a proportion

of the total population has increased, the proportion of children in the
the federal poverty population has decreased since 1960. Between the mid 1970s and mid 1980s,
level have declined the actual number of school-age children also declined (Figure 9). However,
since 1985 the number of children in Virginia's school system has risen.
since 1970."
According to projections developed by the Center for Public Service, this
trend is expected to continue into the next century.

ofpeople below

One of the reasons for the expected continued growth in the number of
school-age children is that net immigration to Virginia is expected to continue
during the decade. As noted in VirginiaAlternativesfor the 1990s(Joseph L.
Figure 9
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Fisher and Richard T. Mayer, George Mason University Press, 1987), the
migrant population tends to include disproportionate numbers of young
families. Therefore, immigration typically increases the number of children in
the population. Since much ofthe population increase in the urban crescent is
due to immigration, these localities are experiencing much of the increase in
the school population (Figure 10).
Figure 10

Change In Student Membership, 1985 to 1990
2% to 50% growth
Stable Enrollment (-2% to +1.9%)
[] 2% to 24% Decline
No separate school system

Note: A map key for urban areas is provided in Appendix C.

Source: Virginia Department of Education.

These statewide fluctuations in the school-age population have caused problems for many localities and will continue to do so for the next decade. As
reported in Virginia Alternativesfor the 1990r-

"GrowthInthe

numbers of elderly

and school-age

residentscanlead
to'competition'
betwen these two
groups for scarce
resources."

Schools are expensive to build and require maintenance, whether fully
utilized or not. As a result, many localities that built enough schools
to accommodate the high enrollments of the 1960s converted the
buildings to other uses during the period of declining enrollments in
the 1970s, only to face growing demand in the 1980s and beyond.
In one of the local government focus groups, a county administrator of a
rapidly growing, suburbanizing locality reported that his locality is having to
build schools at the rate of one every other year. The largest county in the
State reported school construction since 1986 at the rate of approximately
three new schools per year. This is in addition to the numerous additions and
renovations required to existing schools.
The result of this growth can lead to "competition" between the elderly and
children for scarce resources for needed services and programs. This trend is
expected to continue and even escalate as the baby boomers age.
Racial and Ethnic Makeup of the State is More Diverse. Over one-fifth of
Virginia's total population is nonwhite. However, the proportion ofnon-
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whites in the population varies by type of locality and by area of the State. As
indicated in Figure 11, most of the nonwhite population lives in the eastern
part of the State. The Northern Neck and Southside regions have the largest
concentrations of nonwhites, primarily African-Americans.
As a group, urban localities have the largest percentage of nonwhites compared to other locality types, and the percentage has increased over the last
decade (Figure 12). Though suburban localities had the smallest percentage
F7gure 11

Nonwhite Population as a Percent
of Total Population, 1990
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Source: U.S. Census, 1960 and 1990.

Note: A map key for urban areas is provided in Appendix C.

Figure 12
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of nonwhites in 1980, they showed the greatest increase in the nonwhite
proportion of their populations during the 1980s. Rural and suburbanizing
localities, on the other hand, had small decreases in the percentage of nonwhites
in these localities.
Aside from racial background, an increasing number of Virginians speak a
language other than English in their home. In 1980, 4.1 percent of the
population over five years old did not speak English in their home. By 1990,
the percentage of people in this category rose to 6.8 percent - an increase of
90 percent in the total number of non-English speaking residents. In addition, the number of foreign born people living in Virginia rose by 74 percent.
Much of this increase occurred in the urban parts of the State. For example,
the percentage of foreign born residents in Arlington County grew from 14.6
percent of its population in 1980 to 21.4 percent in 1990. Likewise, in
Arlington the percentage that speak a language other than English in their
home rose from 16.3 percent in 1980 to 25.2 percent in 1990.
As the proportion of non-English speaking people moving into localities
increases, the need increases for specialized programs such as "English as a
Second Language" in school. Functional areas besides schools are also affected. For example, social workers that speak multiple languages may be
necessary. Given the distribution of the foreign born population across
Virginia, however, not all localities in the State need these specialized programs and activities. This is clearly a case where flexibility among localities in
program offerings is necessary.
Poverty in Virginia Declined During the 1970s and 1980s. Virginia has
made strides over the past few decades in reducing the number of people
below the federal poverty level in the State. The statewide poverty rate has
declined from 15.5 percent in 1970 to 10.25 percent in 1990. In fact, despite
the overall increase in the State's population, the actual number of people
below the federal poverty level has declined from 675,978 in 1970 to 611,611
in 1990. As of the late 1980s, Virginia had the 14th lowest poverty rate in the
nation and was below the national average of 13.4 percent.
It should be noted, however, that the current recession has resulted in higher
unemployment and record numbers of people applying for and receiving Aid
for Dependent Children and Food Stamps in Virginia. Thus, it is likely that
Virginia's poverty rate has increased since the 1990 Census data were collected.
Looking across the State, poverty rates tend to be lower in the urban crescent
and in parts of the Roanoke Valley and Piedmont areas (Figure 13). Rates are
highest in the extreme Southwest region of the State. Similarly, during the
past ten years poverty rates in the eastern region of the State have tended to
decline or stay about the same (Figure 14). Southwest Virginia localities,
however, had increases in their poverty rates. Many of the State's cities also
experienced increases in their poverty rates. As expected, unemployment rates
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Figure 13

Poverty Rate, 1990
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Source: U.S. Census, 1990.

Figure 14

Change in Poverty Rate, 1980 to 1990
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Note: A map key for urban areas is provided in Appendix C.

Soune: U.S. Census, 190 and 1990.

and population growth show consistent geographic patterns. That is, poverty
rates generally rose where unemployment rates rose and where the population
showed slow growth or a decline.
There have been some important changes in the composition of Virginia's
poverty population during the last decade. The number of children falling
below the federal poverty level has decreased. On the other hand, the elderly
population in poverty has increased, both in total numbers and in proportion
to the total poverty population. Poverty is a particular problem for elderly in
rural localities, where over 20 percent of the poverty population is elderly.
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The increase in the number of elderly poor has serious implications for the
cost of government services. The cost for health care in the State is rising
rapidly. Since the elderly tend to have higher health care needs, such as
nursing home care, it is expected that an increasing proportion of the State's
budget will be spent on health care for the elderly poor.
Another important change is the increase in the number of female-headed
families in poverty. As cited in VirginiaAlternativesfjr the 1990s, factors such
as low levels of pay in the traditionally female occupations and lack of reliable,
affordable child day care contribute to this problem. The State has social
programs which address obstacles to self-sufficiency such as adequate day care
and job skills. However, given the increasing incidence of female-headed
households in poverty, alternative approaches may need to be examined.
These alternatives will put additional strain on already scarce resources.
Economic Trends in Virginia
The 1980s were a relatively prosperous time for Virginians. The State's
personal income grew rapidly. Virginia also experienced below-average unemployment rates. Further, Virginia benefited from a large proportion of the
federal government's defense spending, ranking first in per-capita federal
defense expenditures. However, Virginia was substantially impacted by the
recent economic downturn. And, as reported in the August 1992 issue of
GoverningMagazine,
The 1990s won't be the 1980s all over again ....
State and local
governments are always struggling financially, but those struggles are
becoming more intense as the country undergoes a series of transitions. They include such shifts as the switch out of manufacturing
into services; the aging of the baby boomers out of their spending
years and into their savings years; the loading of federal responsibilities
onto the shoulders of the states; and the job losses in several states
from defense-spending reductions.
As with the nation as a whole, these changes are affecting Virginia.
Economic Growth. Virginia enjoyed substantial economic growth during the
1980s. Nationally, Virginia's gross state product (GSP) ranked thirteenth in
1980. By 1989, the State's GSP rose to eleventh place among the states. GSP
is the total value of all products and services produced in a state in a given
period. The equivalent national measure is the gross domestic product
(GDP). As reflected in Figure 15, Virginia's GSP has grown substantially
faster than the GDP during the 1980s.
During most of the 1980s, Virginia's per-capita personal income also showed
substantial growth, surpassing the national per-capita amount in FY 1982. By
1988, Virginia ranked tenth among the states in the highest amount of percapita personal income. However, after this time Virginia's growth in per-
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Figure 15

Growth in U.S. Gross Domestic Product
Compared to Virginia Gross State Product, 1980 to 1989
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sonal income slowed considerably (Figure 16). As a result, Virginia's national
ranking dropped to twelfth. Also, Virginia's growth rate in per-capita personal income dropped below the nation's growth rate. Despite the slower
growth rate, Virginia's per-capita personal income - $19,746 in FY 1991remains higher than the national per-capita level of $19,082.
Figure 16

Comparison of Annual Growth in U.S. and
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Virginia has traditionally had one of the lowest unemployment rates in the
country. In 1990, Virginia's unemployment rate was 4.3 percent, ranking
forty-fourth among the states and below the national average of 5.5 percent.
This represented a small increase over the 1989 unemployment rate of 3.9
percent, and reflects Virginia's late-1990 entrance into the recession. Due to
the continued economic downturn, Virginia's annual unemployment rate
rose to 5.8 percent in 1991, which was still below the national rate of 6.8
percent.
However, the unemployment picture varies for different areas of the State.
Several localities have experienced rates of unemployment substantially higher
than the national rate (Figure 17). For example, the 1991 unemployment rate
for Prince Edward County was 10.5 percent. Lunenburg and Buchanan
Counties have the highest unemployment in the State, with rates above 17
percent. The unemployment rates in many of these localities were high prior
to the recession; thus, the 1991 rates do not represent an increase in unemployment. In fact, the unemployment rates in many of these localities
subsequently declined in 1992.
Figure 17

Unemployment Rate, 1991
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Source: VirgnaEmploymnt Commission.

In contrast, many of the localities in the urban corridor have experienced
relatively lower levels of unemployment. Despite these relatively low unemployment rates, many of these localities were hard hit by the recession. As
reported in the Virginia Employment Commission's Economic Indicators
(Vol. 24, No.1):
The three large urban corridor metropolitan areas in the Eastern part
of Virginia have felt this recession more severely than past post-war
downturns. This recession has been largely centered in white-collar
home office complexes, high-tech defense contractors, and the speculative real estate industry - all of which expanded rapidly in those
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These [displaced] white-collar workers are

unaccustomed to being unemployed, and their re-employment process generally takes longer than it does for blue-collar workers.
According to State economists, these areas, as well as the Commonwealth in
general, are expected to show a weak economic recovery. As reported by the
Governor in the 1992-94 Executive Budget Summary, it is "unlikely that
Virginia will soon return to the boom times of the 1980s."
Shtfiftom Manufacturingto Service Economy. The State's major industries
are services, wholesale and retail trade, government, and manufacturing. As
identified in Figure 18, the greatest levels of employment growth during the
1980s occurred in the service and trades industries. This trend mirrors the
national trend; that is, the State and the nation are moving from a predominantly manufacturing economy to a predominantly service economy.
Figure 18

Employment Growth in Virginia's Major Industries, 1980 to 1990
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Source: Virginia Employment Commission.

This shift has potential implications for the State's traditionally high percapita personal income, since the average annual pay for the service industry is
only 87 percent of the average annual pay for the manufacturing industry. As
the lower paying service jobs increasingly dominate the State's employment,
growth in per-capita personal income may continue to slow.
This shift also calls into question whether the State's tax structure appropriately reflects the different nature of today's economy. Characteristics of the
tax structure, such as the types of exemptions allowed, must be carefully
scrutinized to ensure the State sufficiently benefits from the economic growth
of the services sector. This issue will be discussed in more detail later in the
report.
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Defense-Spending Reductions. The federal government ranks as the fourth
largest industry in Virginia. The single largest source of federal funding to
Virginia is the U.S. Department of Defense (DOD). DOD provided approximately $17.47 billion in defense spending in Virginia for federal FY
1990. In fact, Virginia ranked first among the states in per-capita defense
expenditures and second to California in total defense expenditures received
in federal FY 1990.
While the defense industry impacts the State's overall economy, the defense
industry has a substantial impact in those regions of the State where it is a
primary industry- the Northern Virginia and Tidewater areas. Forexample,
between 1986 and 1990 approximately 47 percent of Virginia's defense
procurement contracts were awarded to firms in the Hampton Roads area and
44 percent were awarded to firms in Northern Virginia (Figure 19).
Figure 19

Distribution of Prime Defense Department Contracts
by Metropolitan Statistical Area, 1986 to 1990
Northern Virginia 43.8%
Richmond/Petersburg 1.9%

Non-MSAs 5.7%
Western MSAs 1.8%
Hamipton Roads 46.9%
Note: Prme" refers to contracts over $25,000.
Source: Inter-Agency Task Force on Defense Conversion and Economic Adjustment.

In 1989, future reductions totalling 25 percent were planned for the DOD
budget. As noted in the November 1991 issue of the U.S. Economic
Outlook: 1991-94, the WEFA Group stated that "defense spending will
continue to be cut sharply," projecting declines of "7.0%, 6.5%, and 5.8% in
1992, 1993, and 1994, respectively." The magnitude of the defense presence
in Virginia leads logically to the assumption that these proposed cutbacks have
the potential to negatively affect both the State and those local governments
with a large military presence. For example, a recent study by the Federal
Reserve Bank of Atlanta noted that:
The five states most likely to suffer severely because of defense outlay
cuts are Connecticut, Massachusetts, Virginia, Missouri, and Colorado. For the times measured, these states typically have had a largerthan-average share of employees tied to defense ....
The recent decline in military tensions between the United States and the
former Soviet Union has the potential to further increase cutbacks beyond the
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25 percent originally planned for the DOD budget. The consequences of
further cutbacks on Virginia could be significant.
In 1991, JLARC issued a report on economic development in Virginia titled
Review of Economic Development in Virginia. In examining the potential
defense cutbacks, the report noted that while the actual impact of the defense
industry could not be measured, DOD clearly contributes to Virginia's
economy in four ways: (1) the presence of active-duty military personnel, (2)
the employment of civilian residents, (3) the awarding of contracts to procure
goods and services, and (4) the presence of defense installations.
The report further noted that reductions in the defense workforce within
Virginia would most likely have the greatest impact on the State's economy.
The presence of active-duty military personnel adds to the State and local tax
bases through contributions to income, sales, personal, and real property
taxes. Consumer spending by these personnel also benefits regional business
climates. The provision of employment to civilian residents likewise provides
these benefits.
However, contracts awarded for goods and services procured by DOD also
contribute to Virginia's business climate and subsequently to Virginia's tax

base through increased employment and sales opportunities. In addition, the
presence of defense installations (which necessitates active-duty military personnel, civilian employees, and the procurement of goods and services) provides very tangible benefits to regional economies.
Defense cutbacks in any of these four areas, without planning for replacement,

could adversely affect the State's economy. Losses could affect regional
employment levels, State and local tax revenues, and regional business climates. These effects need to be assessed and addressed in determining how
Virginia can prepare for the economic shifts which could occur as a result of

defense cutbacks. The executive branch is currently monitoring the potential
impact of military reductions through the Inter-Agency Task Force on Defense Conversion and Economic Adjustment, and has issued one of three
planned reports.

Major GrowthAreas ofthe State Budget During the 1980s, the two service
areas with the greatest growth in the State budget were corrections and
Medicaid. Appropriations for corrections increased 179 percent from FY

1981 to FY 1991. Medicaid expenditures nearly tripled during this period.
(Growth in the inflation index for government goods and services increased
63 percent during the period.) Continued increases in these two areas during
the next decade may result in less State funding available for other State and

local programs.
Several factors account for the increase in the corrections budget. Population

increases, lengthier sentences, and higher rates of conviction have led to an
increase in the number ofpeople incarcerated in Virginia's prisons and jails.
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This has resulted in overcrowding and the need for new and expanded jails
and prisons. In July 1982, there were more than 8,500 inmates in State
prisons. As of July 1992, that number had increased to 16,902 inmates.
Between 1990 and 1996, five new State prisons are scheduled to open to
incarcerate the increasing number of inmates.
Another major factor accounting for the increase in the State's corrections
budget is the revised reimbursement rates for localities building regional jail
facilities. In 1989, reimbursement rates were revised to allow localities
participating in regional jails to be reimbursed for 50 percent of the cost of
constructing the regional facility. This proved to be a very popular incentive
for many localities. Reimbursement rates for single-jurisdiction jails were also
increased.
Despite the additional capital projects undertaken by the State and localities,
overcrowding is expected to remain a problem during the 1990s. Based on
State forecasts of the prison population, the State will still have about 3,500
more inmates than prison space available to house them by 1995. Further, the
local jail population is also expected to exceed jail capacity in 1995. Given this
gap between available bed space and beds needed, the feasibility of creating
new alternative sentencing programs and expanding current ones will have to
be seriously considered during the coming years. Though not appropriate for
many types of criminals, these programs do provide a less costly option to
incarceration for a portion of the prison and jail populations.
In addition to increasing corrections costs, the State has also had to deal with
a rapidly expanding Medicaid budget. Since FY 1981, Medicaid expenditures
have almost tripled - from $432 million in FY 1981 to $1.3 billion in FY
1991. By comparison, the State's general fund revenues increased by 212
percent from FY 1981 to FY 1991. Between FY 1990 and FY 1991 alone,
Medicaid costs increased by more than 20 percent, while State general fund
revenues declined by 0.4 percent. The increasing Medicaid budget can be
attributed to several factors, including new federal mandates and changes in
State policies, inflation in the cost of health care, and the increasing numbers
of high-cost aged and disabled enrollees.
Medicaid expenditures are expected to continue increasing rapidly during the
next several years. For example, the Department of Planning and Budget has
estimated that, between FY 1992 and FY 1995, additional costs of approximately $58 million may be incurred by the State due to existing federal
mandates. Medicaid is just one program area where the federal government's
shifting of responsibilities to states is being felt in Virginia.
Because of the substantial cost of this program, and the rapid growth in costs,
the General Assembly requested JLARC to conduct a study of the Virginia
Medicaid Program. JLARC findings and recommendations for program
improvements have been presented to the 1993 General Assembly Session
through a series of reports.
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FederalDevolution of Responsibilitiesto the State and Local Governments.
Beginning in the 1930s and continuing into the 1970s, the federal government created numerous new domestic programs and helped to finance the
delivery of many more public services at the state and local levels than it had in
the past. In particular, a substantial number of grant programs were available
to local governments. However, beginning in the 1980s, several events
occurred which served to reduce federal finanacial aid and increase the service
responsibilities of state and local governments. These events were identified
in a recent General Accounting Office (GAO) report titled Federal-State-Local
Relations: Trends ofthe PastDecadeand EmergingIssues and are presented in
Exhibit 1. These changes occurred in part because of increased pressure for cuts in
federal aid to states and localities as part of an overall effort to reduce the deficit.

What the federal
government could
not accomplish
through the
establishment
or funding
of programs,
it sought to
achieve through
increased,

As a consequence of the federal actions, the role of states gained prominence in
the intergovernmental system during the 1980s. Specifically, states assumed
greater responsibilities in the areas of health and welfare under newly created
block grant finding structures. Also, the federal government has involved
state and local governments in programs benefiting particular disadvantaged
groups and promoting national environmental protection policies. Additionally, states were given greater responsibility over the distribution of certain
types of federal aid, such as the community development block grant. Concurrently, the federal government deemphasized its connection with local
governments, and direct federal grants to local governments were substantially
reduced. In fact, with the elimination of general revenue sharing in 1986, the
federal government essentially cut direct federal financial ties to four-fifths of
all local governments.

unfunded

regulation."

Ironically, increased federal regulations accompanied increased state responsibilities. What the federal government could not accomplish through the
establishment or funding of programs, it sought to achieve through increased,
unfunded regulation. According to the GAO, hundreds of new program
standards and administrative requirements were imposed on state and local
governments during the 1980s. These requirements covered a wide variety of
areas, including education, construction projects, health and safety, aged and
handicapped rights, and correctional institutions. The following are examples
of new regulations reported by the GAO:
L Clean Water municipalities are now required to monitor 'nonpoint'
pollution from thousands of storm sewers and to implement testing for 77
additional chemicals in municipal water supplies. In 1986, the Congress
added 83 new drinking water contaminants to be controlled by local
governments under the Safe Drinking Water Amendment of 1986.
L Transportation: after much controversy President Reagan signedlegisla-

tion in 1984 that required states to adopt a minimum drinking age for
alcohol of 21 years old or face reductions of ten percent in federal highway
aid in 1987.
O3 Endangered Species: 152 new species were added to the endangered and
threatened lists. These additions required states to prepare status reports on

Page33

Part One < Virginia's Place in a Rapidly Changing Sodety

Exh1bit1

Key Intergovernmental Events: 1978-1988
FXant

Effet

Election of President
Reagan(1980)

Attempted to reduce the size and scope of
government and created an intergovernmental
system which gave much greater prominence to
states and localities.

Omnibus Budget
Reconciliation Act
(1981)

Cut domestic spending by $35 billion,
eliminated 59 grant programs and consolidated
nearly 80 narrowly focused categorical grant
programs into nine broad-based stateadministered block grants.

Economic Recovery and
Tax Act (1981)

Lowered federal income tax collections from
corporations and "slowed the rate of growth
for individual income tax receipts."
Concurrently, the federal deficit began to
grow substantially.

Gramm-Rudman-Hollings
Act (1985)

Established deficit-reduction targets for the
federal government with the intended goal of
forcing policy-makers to balance the budget
by 1992. Since its passage, legislators
theoretically were to find comparable budget
savings to offset federal costs of new programs.

The Tax Reform Act
of 1986

Eliminated the deduction for state sales
taxes on federal tax retums and placed stricter
limits on the use of tax-exempt bonds. These
actions had an effect on state and local finance.

Elimination of General
Revenue Sharing (1986)

Further reduced federal-local grants, causing
many fiscally stressed local governments to seek
replacement revenues from the state or reduce
services, or improve their efficiencies.

Source: Fedatal-State-Loca Relations: Trends of e Past Decade and

Emergingissues, General Accounting Office, March 1990.
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each newly added specie and also assigned states monitoring and enforcement responsibilities for protecting these species.
At the same time new regulations were added, federal funding for administration and oversight in many of these areas declined. For example, the GAO
reported that federal grants for adminstration and oversight of bilingual
education declined by over 40 percent in constant dollars between 1978 and
1988. Federal funds for theclean water regulatory program declined by 54.4
percent during the same time period. Overall, federal funds as a proportion of
in
Virginia's State budget declined from 25.5 percent in 1980 to 16 percent
1990. And the proportion of local governments' budgets consisting of federal
funds dropped from 13 perent in 1980 to a low of 5.2 percent in 1990
(Figure 20, below and on opposite page).
Figure 20

Funding Sources for Cities and Counties, FY 1971 - FY 1991
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In addition to decreases in financial aid, two large federal tax subsidies for state
and local governments were reduced during the 1980s. A tax subsidy is when
the federal government forgoes collecting revenues it would otherwise receive
from corporations and individuals. The federal Tax Reform Act of 1986
eliminated the deductions allowed for state and local sales taxes. Also, rules on
federal tax treatment of tax exempt bonds were tightened. These changes,
either directly or indirectly, impact the ability of state and local governments
to increase their sales taxes and borrow funds for activities such as infrastructure improvements.
Finally, the remaining federal financial aid to states is increasingly being
distributed based on state personal income and decennial population figures.
Using these measures, Virginia
may receive even less financial
aid from the federal government, as has already occurred
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Conclusion
Overall, Virginia's governmental structure is sound. However, the federal
government's devolution of responsibilities to the State and local governments
without funding requires Virginia to constantly look for the most costeffective ways to address those services. Also, as the service needs of the
citizens expand and the number of citizens requiring services increases, it
becomes important to periodically reassess whether the Commonwealth is
providing levels of services consistent with citizens' demands and needs, and
whether services are implemented in the most efficient and effective manner.
In particular, Virginia is becoming increasingly diverse, but its government
structures may not adequately take into account this diversity. Service delivery issues, as they relate to State and local responsibilities, will be discussed in
Parts Two and Three of the report.
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OVEIRRCHING
CONCERNS WITH

STATE / LOCAL

RETATIONS
In identifying problems with the assignment of service responsibilities and
State/local relations in general, JLARC staffconsulted extensively with local
government officials. As previously noted, a series of 16 group meetings were
held with local officials across the State (Figure 21). During these meetings,
representatives from 83 localities discussed how services are delivered and
what structural changes could be made to improve the current system. The
meetings were structured to allow participants to exchange information in an
open and interactive environment. Collectively, the meetings provided a local
perspective on issues and trends affecting the delivery of governmental services
to the citizens of Virginia.
Results of the group meetings were centered around four broad issues: (1)
overarching concerns, (2) funding, (3) service delivery needs, and (4) successfu service delivery structures (Exhibit 2). While there was relative consensus
among participants on overarching concerns and service delivery needs, there
was less consensus on funding issues. Nonetheless, the group interviews
provided the JLARC study team with substantial insight on issues affecting
service delivery at the local level.
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Figure 21

Location of Focus Groups

Note: A listing of the localities invited to each
focus group and those who attended is
provided in AppendoxD.

Annandae
WM
Weye4Cave

Warsaw

Pormou

alg stnGpWythwiftl
Danville

Source: JLARC staff graphic.

JLARC staffalso convened a group meeting of State officials to discuss issues
related to the study. Several of the Governor's secretaries and agency heads

attended this meeting. The problems raised during this meeting were generally consistent with the concerns discussed at the local government group
meetings. For example, both State and local officials stated that communication between the State and local governments needs improvement, more

incentives for regional approaches should be implemented, and more attention should be focused on long-term planning.
6The

'devolution'

of responsibility
(often without
funding) from
higher levels of
government has
contributed to a
climate of

distrust."

In today's climate of increasing diversity and economic uncertainty, it is
critical that federal, State, and local governments work together to accomplish
common goals. However, the "devolution" of responsibility (often without
funding) from higher levels of government to states and subsequently to
localities has contributed to a climate of distrust between levels of government. Further, it has placed increased service burdens and strains on fiscal
resources at the State and local levels. For example, due in part to federal
mandates, State funding for Medicaid has increased almost 200 percent since

1985.
Like the State, local governments are concerned about having to perform new
services passed down from both the federal and State governments without
adequate funding. As reported in the 1992 JLARC mandates study, for
example, the cost to local governments in Virginia to comply with new
mandated requirements in the area of solid waste management has been
estimated at more than $2.4 billion over the next 20 years. Localities are also
concerned about their ability to address unique local needs given the imperatives of the federal and State mandates placed upon the programs they
administer.

Exhibit 2

Major Issues Raised in State and Local Focus Groups
Focus Group
Number -

issue was
raised by focus group

eIndicates

General Topics Raised
Lack ofcommunicatiorilexibilly/mput
Burdensome federal and State mandates
Lack of State plan or vision forthe future
Lack of local taxing/borrowing authority
Scarce resources

Local Gove r

2

3

4

5

6

V
V
VG O
V
V
V
V

V

V
V
V

V

1

Funding Issues
Outdated tax poliies/need for local income tax
Blurred funding responsibilities
Lack of State funding commitment

V

V

V

V

V

8

9

V
V
V
V

V

V

V
V

V
V

V

V

V

V

V

V

V

V

V

Insufficient state funding for constitutional officers

V

V

Insufficient federal and State funding
for social services

V

V
eV V

V
V

Insufficient State education and school
construction funding

nt Groups

7

10

V

V

V

V

V

11

12

V
V

V

V

V

V

V
V
V

V
V

V V

Insufficient State funding for roads and highways
InsufficientState support for court system
administrative staff
Service Delivery Needs
More regional activities/incentives to regionalize
Consolidated commissioners of revenue and treasurers
Reduced human services fragmentation and duplication
Additional State technical assistance

V

V
V

V
V
V

Clear service delivery responsibilities

Planning district commissions-more funding/authority
Require centralized income tax processing
Additional or improved roads and highways
Additional local jail space
Successful Service Delivery Structures and Participants
Virgnia Department of Transportation

V

V
V

V

V

V
V

V

V

V

Department of Economic Development

V

V

Department of Housing and Community Development
Consolidation of State environmental agencies
Regional activiies (public water &sewer, jails)

V

V

V

V
V

V

V
V

V

V

V

V

V

V

V

V

V

V
V

V

V

V

V

V

V
V
V

V

V

V

V

V

V

V

V

V

V

V
V

V
V
V

V

V

V
V
Vle
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In other program areas, there appears to be a lack of knowledge or consensus
about who is responsible for a given activity. For example, during focus group
meetings local officials continually cited the need for consolidating local
human services and the lack of flexibility they have to do so. While the State
can approve such proposals through existing statutes, none have been forthcoming. Thus, local frustration exists even though the State has not formally
rejected a concrete proposal.
It is essential for the State and local governments to work more closely
together to respond to costly federal mandates and other future developments.
To do so will require communication, flexibility, and long-term planning. In
addition, the State needs to focus additional attention on regional service
efforts and an integrated approach to service delivery.
Improved Communication Is Needed
Between State and Local Governments
State and local governments have the same ultimate goal - working toward
quality services needed by the citizens of the Commonwealth. As governments face increasingly complex problems, communication between levels of
government becomes increasingly critical. But in some cases, State and local
governments appear to be working at cross purposes. A lack of communication and cooperation has plagued State and local government relations at
times. To begin to correct this problem, improved mechanisms are needed to
promote effective lines of communication.
In most of the 16 focus group meetings JLARC staff held with local government officials, the lack of communication between local governments and the
State was cited as a major problem. Local government officials voiced
concerns that their input is not included in State-level decisions affecting
them. Also, some local officials perceived an attitude of competition and
conflict between the State and local governments rather than one ofcooperation. Some noted that a "State/local partnership" for accomplishing common
goals is lacking.
Local officials believed that in some cases a "command-and-control" approach
is used by State agencies in dealing with localities. This approach may be
more efficient - it is certainly quicker - but it does not necessarily make for
more informed decision-making or cooperative implementation. As
implementors of many State decisions, local governments are in a good
position to help identify effective methods for implementing mandated programs. State agencies lose a valuable resource by not including local governments in appropriate decision-making.
Further, State agencies may need to take additional steps rather than simply
sending localities the proposed program regulations for local comment. Small
localities cannot always accomplish their daily work and fully digest and
respond to lengthy, highly technical regulations such as those found, for
example, in the environmental protection area. Since local governments will
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be expected to enforce many of these regulations, face-to-face meetings between State and local staffto discuss the proposed regulations may be warranted in some cases, and may ultimately be more effective.
Some State agencies have begun to take this approach. For example, in 1987
the Department ofTransportation began holding annual "Roundtable" meetings with local officials to discuss the "transportation environment" in the
localities. The Department reported receiving meaningful input from the
participating localities and noted that the meetings were worthwhile. In part
because of this open communication, VDOT was praised by many local
officials from various regions of the State as a responsive partner in the
transportation service delivery structure. Also, staff of the Department of
Waste Management have attended and discussed their regulations at several of
the recent local government associations' conferences.
Generally, State officials also cited communication problems with local officials. However, State officials voiced frustration that local governments often
do not provide them with specific examples of problems and possible solutions. Rather, State agency staff report receiving general complaints from
localities about, for example, a lack of flexibility, but local officials do not
identify what flexibility they need. Agencies will often waive requirements
that are onerous to a specific locality, but many local officials either do not
understand or fully use this option. Periodic meetings between State and local
officials could help improve communication.
In its 1992 report titled A Review ofState Aid to Locaties in Virginia, the
Department of Planning and Budget (DPB) also reported local officials' desire
for better communication between levels of government. In the report, DPB
stated:
No longer able to fund a growing 'wish list,' both the state and the
localities must clearly establish their priorities and work to ensure that
those needs are met. These priorities can only be established through
ongoing information exchange and frank but pragmatic dialogue
between the Commonwealth and its localities . . . . It would be

helpful to establish a formal mechanism to strengthen the flow of
information and the level of communication. The Secretary of Finance should consider holding formal periodic meetings with local
officials and their representatives.
One such meeting has recently taken place. The Governor's 1992 Symposium on Virginia's Economic and Budget Outlook communicated to both
State and local officials the State's economic and fiscal forecast. The need for
this type of information exchange is not limited to the Secretary of Finance
but is shared by all of the secretarial areas that work with local governments.
Further, as noted by DPB, regular meetings with local officials could also
provide a forum for ongoing discussions about the appropriate roles and
responsibilities of each level of government.
Local governments should attend such meetings ready to discuss specific
examples of problem areas and what changes they believe are needed. State
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officials should be prepared to discuss the amount of flexibility that the State
and local officials have in the area and what actions would be needed to enact
the requested changes. The Virginia Advisory Commission on
Intergovernmental Relations could coordinate these meetings and take responsibility for disseminating the results and any needed follow-up information to local officials.
Recommendation (1). To expedite improved Statellocal communication, the
SecretariesofHealth andHuman Resources, NaturalResources, Economic Development, Education, Transportation,Public Safety, andFinanceshould each hold
meetings with local oficialsat least once a year in dffrent regions of the State.
The purpose of the meetings would be to identir areas ofpolicy, program, or
budget concern to both the localgovernmensand the State, and to assesspossible
improvements that may be needed to Statellocalprocesses.
New, cost-effective service delivery methodsidentified by State and local
officials could also be shared and discused at these meetings. The Virginia
Advisory Commission on Intergovernmental Relations could be responsible frr
coordnating the meetings and dsseminating the resula of the meetings to all
localgovernments. A goal ofthis initialprocessshould be to improve channels of
communication between local and State officials.

Local Officials See Need for State Vision and an Urban PolicyOne of the most important themes emerging from the local focus group
discussions was the need for the State to articulate a vision for the long-term
future of the Commonwealth. Virginia's prohibition of multiple consecutive
gubernatorial terms was seen as one factor in a lack of continuity of purpose.
Priorities shift between governors. Recent governors, for example, have
placed different priorities on economic development, education, transportation, and fiscal management.
A good deal of uncertainty and apprehension now exists at the local level
concerning the State's future policy and spending plans, especially in light of
the current economy. A statewide policies plan prepared with local involvement might help alleviate some of this apprehension and give local governments a better sense ofthe State's long-term policy direction. Local officials
believed that such a blueprint should span at least four years or, preferably,
beyond the single term of a Governor. The plan should be comprehensive,
embracing all functions of State government, and should include local and
legislative involvement.
At present, the State's two-year Appropriation Act appears to be the primary
expression of the Commonwealth's policy priorities. Some agencies, such as
the Department of Transportation and the Department of Social Services,
have long-term plans and formal planning processes in place, but they are
primarily geared to specific programs or functions and meeting federal requirements.
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Local officials representing cities also perceived a need for the State to develop
a long-range urban policy similar to the rural development policy already
prepared by the State's Center for Rural Development in the Department of
Housing and Community Development. Urban officials contend that more
needs to be done at the State level to help cities address such acute problems as
homelessness, urban violence, poverty among single mothers, and eroding
urban economic bases. Problems like these require coordinated actions
between the State and cities as well as long-term financial commitments.
A routine mechanism or process could be instituted at the State level to ensure
that a comprehensive, long-term policies plan is developed and modified on
an ongoing basis. This policies plan could be linked to the budgeting process
by allocating resources for an analysis and planning unit in DPB. Based on
the incoming Governor's policy priorities, DPB staff could be supplemented
with additional resources provided by State agencies, universities, and consultants. The planning process would include: (a) monitoring statewide trends
and forecasts, (b) identifying problems which may require new or modified

State responses, (c) proposing and analyzing policies, and (d) preparing a
policies plan during the first year of the Governor's administration under the

direction ofa committee composed of State and local officials and members of
the business community. The committee would be chaired by the Governor
or his or her designee.

Recommendation (2). The GeneralAssembly may wish to authorize the Depart-

ment ofPlanningandBudget to establish a smallplanningunit to coordinateand
develop long-termpolicy planningand policy analyses. A comprehensive policies

plan would be developed during thefirstyearofthe Governor's term ofoffice with
the assistanceofa committee composed ofState and local officials and members of
the business community. The plan would be periodicallyevaluatedand revised
The policies plan should be a formal written set ofpoicies to inform the State's

budgetandprogramdecisions. The plan should be comprehensive andlong-term,
define a proactive rolefor the State, and encouragecommunication and coordina-

tion between the State and localgovernments. Since the policies plan wouldfocus
on long-term solutions, the scope oftheplan would be designedto extend beyond a
single administration. The Governor would use the plan in developing new
programs and in establishing budget priorities with the GeneralAssembly. The
plan would serve as the basisforpreparingthe Governor'sfirstbiennial budget.
Recommendation (3). The GeneralAssembly may wish to direct the Governor to
develop an urbanpolicy similarin natureto the currentpolicyforruralareasofthe

State. The policy could be developed with the assistance of the Department of
Housingand Community Development, the DepartmentofPlanningandBudget,

State universities, the VirginiaMunicipalLeague, andthe VirginiaAssociation of
Counties. It would addressfunctionalactivitiessuch as housing, economic development, transportation,health, and education.
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The Commonwealth Could Make Better Use
of Regional Service Delivery Approaches
The State has an obligation to ensure that the funds it provides for services are
being spent in the most economical manner possible. Indeed, as the State
moves out of a decade of high economic growth and into one of potentially
slower growth, providing services in the most efficient and economical manner becomes critical. One method to effect such economics is through
regional service delivery.
The State currently encourages localities to provide some services regionally
through the use of financial and non-financial incentives. For various reasons,
however, localities are not pursuing regional solutions to the extent possible
and appropriate. To address this problem, the General Assembly could
provide additional incentives for regional cooperation in the delivery of
services to Virginians.
The State Has Encouraged Regional Service Delivery Effort. The General
Assembly has provided local governments with substantial authority to provide services on a regional basis. The Commission on Local Government
recently cataloged interlocal approaches which the State has authorized for
local governments. These approaches include:
" joint exercise of any power, privilege, or authority which a local government possesses;
" joint development and operation of facilities (e.g. landfills);
" joint authorities (public service authority, park authority, public recreational faciities authority, transportation district, and airport authority);
" joint schools, school facilities, and superintendents;
" revenue sharing agreements;
a sharing of constitutional officers; and
o provision of services by regional planning district commissions.
In addition, the State currently provides many incentives for regional service
delivery and local consolidation. For example, an elevated level of State
funding is provided to localities participating in regional libraries and regional
jails. In addition, the 1991 General Assembly enacted legislation which
ensures that local governments that consolidate will not receive less State
financial aid for five years after the consolidation than they would have
received had they not consolidated.
Many local governments have taken advantage of some of these regional
approaches. For example, localities in the LENOWISCO Planning District
Commission (PDC) frequently use their PDC to forge regional solutions to
service needs, such as waste disposal. The PDC will typically plan and initiate
the service, and then set up a separate structure, such as an authority, to
provide the service on an ongoing basis.

Pago45

Pal T v < OvoraeraingConcems witm State/Local Relations

AdditionalIncentivesforRegional CooperationMay BeNeeded Though the
State has taken some positive steps to encourage regionalism, still more needs
to be done to establish regional approaches as a primary means of delivering
certain services. For example, the State's regional jail construction program
has been very popular among localities in the eastern and northern parts of the
State (Figure 22). However, localities in the southwest portion of the State,
where economies of scale could dearly be derived from regional jails, have not
yet entered into formal arrangements.
During the local government focus group meetings, local administrators
expressed interest in regional service approaches and provided examples of
current regional arrangements in which they participate. However, several
localities also mentioned the political impediments to regionalism. They
noted that additional State incentives for regional cooperation would help
enhance the level of cooperation which now exists.

Regional
approaches
should be a
particular
emphasis In
the area of
environmental
protection."

There are many additional incentives the State could institute to increase the
level of regional efforts in the Commonwealth. Many of these incentives have
been raised in previous studies and merit serious consideration. For example,
required permit applications from regional entities -id be given highest
priority in processing by State agencies. Also, the timetable for meeting a
particular mandate, such as recycling, could be extended for localities that
work together to provide the mandated service. In addition, State funding for
regional construction projects could be provided at several points during a
project rather than only after the project's completion. Also, preference in
State aid distribution decisions could be given to regional service efforts. For
example, the Chesapeake Bay Local Assistance Department currently gives
additional weight to regional efforts in distributing Chesapeake Bay preservation grants.
Disincentives could also be considered. For example, for localities that do not
meet a certain population threshold, the State could reduce State funding for
a program unless it was undertaken regionally.
Regional approaches and State incentives for such should be a particular
emphasis in the area of environmental protection. Since watersheds, rivers,
and other natural resources do not recognize locality boundaries, the success
of an environmental action taken in one locality is dependent on the actions
taken, or not taken, in the surrounding jurisdictions.
Recommendation (4). The GeneralAssembly may wish to consider additional
State inducements to encourage localities to provide certain services regionally.
FunctionalareasappropriatefJrincreased regionalefforts include environmental
protection, economic development (such as areawide industrialparks with ta
receipts sharedby localities),jails, andeducation. In particular,capital-intensive
programs, such as landfills and water treatmentfacilities,should be consideredfor
regionalincentives.

Figure 22
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Integration of Services Should Be a Focus
in the Delivery of Services to Virginians
Many local officials during the focus groups discussed the need for a more
integrated approach to serving the needs of Virginia's disadvantaged citizens.
Integration refers to efforts to coordinate different services provided to one
client. Integration may take several forms. At its simplest, it may consist of
informing clients about the additional services they may need and the requirements for receiving these services. At the other extreme, it may involve
consolidating different service agencies under one umbrella department. The
key goal of integration is to provide a more comprehensive approach to
serving clients with multiple needs.
Fragmented Service Delivery System Inhibits Comprehensive Approach. The
ability of service providers to address the multiple needs of clients can be
limited by a fragmented service delivery system. As in many other states,
Virginia has separate agencies for social services; physical health services;
mental health, mental retardation, and substance abuse services; aging services; special education services; and services for people with disabilities.
There is substantial overlap in theclients served by these agencies.
Without coordinated services, clients must negotiate the sometimes confusing
array of services and agencies by themselves. Each agency has its own
eligibility requirements, funding mechanisms, regulations, and procedures.
In addition, services may be offered at different locations, making accessibility
difficult for clients who are less mobile.
In 1990, the National Conference of State Legislatures (NCSL) surveyed all
states as part of a study of state child services systems. The majority of survey
respondents stated that fragmented, categorically-funded programs limited
coordination of child services. NCSL found that the human services system
will typically give the child an identifier such as "dropout," "substance abuser,"
or "teen parent" based on the incident that caused him or her to enter the
system. According to the study, this approach discourages comprehensive
assessment and treatment of multiple needs because the system will respond to
one specific behavior and not necessarily the child's overall needs.
All Levels of Government Have Begun to Respond to the Needfor Service
Integration. The benefits of integration in the health and human services
system have been recognized by officials at the federal, State, and local levels.
Interest in service integration has evolved over many years. In fact, several
projects have been implemented to improve coordination of services, ranging
from interagency commissions to integrated departments.
In 1991, the U.S. Secretary of Health and Human Services developed a
comprehensive plan naming service delivery integration one of nine fundamental program directions for the Department of Health and Human Services (HHS). This program direction is to "improve the integration, coordination, and continuity of the various HHS-funded services potentially available to families currently living in poverty." Following this directive, each
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agency and division within the department established specific plans to increase service integration. A priority commitment has been to improve
integration of services which assist families to become self-sufficient.
Virginia has not initiated a comprehensive integration effort. However, the
State has recognized the benefits of integrated service delivery. For example,
in 1990 the Secretary of Health and Human Resources called for improved
service delivery to at-risk and troubled youth and their families. A crosssecretarial interagency council was established to recommend improvements
to the current child services delivery structure. As a result of the council's
efforts, the Comprehensive Services Act for At-Risk Youth and Families was
enacted into State law in 1992. This act establishes a trust fund from which
localities can receive grants to develop innovative and collaborative services.
The fund consolidates categorical agency finding, providing greater flexibility
in purchasing and providing services for at-risk youth and their families.
At the local level, some localities have made strides toward integrating their
services. For example, Arlington County has one department of human
services, which encompasses health, mental health, mental retardation, substance abuse, elderly, and social services. Several localities have located all of
their human services departments in the same building, thus providing increased client accessibility and improved communication between local agencies. Additional information on local efforts is induded in the Human
Services section of Part Three of this report.
AdditionalEfrts Toward Service IntegrationAre Needed BothattheState
and local levels, continued attention should be focused on improving how
services are delivered to clients with multiple needs. For example, in the area
of child services, service integration efforts must be broadened to encompass
the educational system. While efforts have been made to coordinate educational services with other child services, a more formal relationship needs to be
established. Schools are a point of contact for all children over five years old.
Teachers see their students every day, and thus can potentially identify
problems with a child as the problems develop. With a coordinated service
delivery system for children, teachers and counselors would be able to promptly
refer that child to the needed services. Hence, it is important that schools be
included as an integral part of the child services delivery network.
Recommendation (5). Service integration eforts should be increased at both the
State and local levels. For example, the Secretaries of Health and Human
Resources and Education, and their respective departments, should maintain an
ongoing dialog regarding approaches to service integration, with the goal of
developing frmal mechanisms fr increasing integration of social health, and
educational services. Priority attention should be fcused on integration of
educationalservices with other child services.
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City/County Distinctions Continue to Blur

"'City'and

'county'were

appropriate

descriptors In
1900 but serve

as artificial

distinctions
today."

From the time of Virginia's first Constitution through the first half of this
century, distinctions between cities, towns, and counties were dear. Cities
and towns were urban centers for work and shopping. They had relatively
high population densities. Counties, on the other hand, were the agricultural,
less densely populated areas of the State. As rural localities, counties required
fewer powers since they did not face the problems associated with urbanization. "Suburbs" had not gained the level of prominence they hold today.
"City" and "county" titles were appropriate during the early 1900s because
they accurately identified different locality types - urban and rural. However, the accurate descriptors of 1900 serve as artificial distinctions today.
Currently, the second most densely populated locality in Virginia is a county
- Arlington County. In total, 15 counties have higher population densities
than the least densely populated city. As described in a 1988 report by the
Local Government Attorneys ofVirginia:
the growth of urban counties over the last 20 years has been nothing
short of explosive, and urban counties are now much more like cities
in the intensity of their development and the service requirements of
their citizens. Similarly, over the same 20 years several rural counties
have chosen to become cities to protect themselves from continued
annexations .... Thus, in the place of the once-pristine divisions
between localities, which served so well for so long, we find today a
jumble of jurisdictional types: counties that provide city services,
cities that have thousands of agricultural acres, and towns that have
their own school systems.
This blurring of the distinction between cities and counties is manifest in the
1971 changes to the 1928 Virginia Constitution. The 1971 Constitution no
longer maintains separate constitutional sections for cities and counties. As
explained in the Report ofthe Commission on ConstitutionalRevision.
In some states it is natural that counties and cities receive different
treatment because only the county exercises some delegated state
functions, such as conducting elections and enforcing state law. But
in Virginia, separation of counties and cities eliminates such distinctions .... Since Virginia's counties and cities are on a par with each
other, the Commission proposes that the Constitution deal with
counties and cities in more uniform fashion than is presently the case.
The 1968 Commission on Constitutional Revision also addressed the option
of "charter counties" to recognize the emergence of urban counties. The
Commission proposed allowing any county with a population of at least
25,000 to adopt a charter, upon approval by the voters in that locality. The
Commission's report noted:
Under modern conditions no reason is apparent to deny the "urban
counties" the same constitutional flexibility now afforded cities in
providingservices for their citizens .... The figure of 25,000 for a ...
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charter county has been arrived at by a study of the minimum population
deemed efficient in providing future services including, in particular,
the operation of an efficient school system.
Though the proposed amendment regarding charter counties was not enacted
as part of the 1971 Constitution, charter counties were eventually allowed
through legislation passed during the 1985 General Assembly Session. The
1985 legislation (HB 1256) provided for counties to follow the same procedures as cities in obtaining a new charter or amending a current one. To date,
Roanoke and Chesterfield Counties have taken advantage of this option.
This trend toward treating cities and counties more alike appears to be a
positive step toward streamlining State and local government relationships.
The General Assembly may wish to continue moving away from the artificial
distinctions of cities and counties and, instead, make distinctions as necessary
based on more accurate characteristics of the localities, such as population
density.
In 1991 and again in 1992, resolutions were submitted for the review of Tide
15.1 of the Code of Virginia. This title of the Code outlines the powers of
counties, cities, and towns. Separate sections are presented for counties and
for municipalities. In the 1992 resolution (HJR 227), the Code Commission
was specifically charged with revising, rearranging, amending, and recodifying
the title. The resolution noted that "one of the objectives of the present
Constitution was to treat counties and cities more nearly alike" and that "a
revision of those statutes in Tide 15.1 . . . to carry out the intent of the 1971

Constitution is long overdue." Neither resolution passed both houses of the
General Assembly.
Given the changes in cities and counties that have taken place, however, a
study such as the one called for in HJR 227 may be appropriate for the
General Assembly to undertake. Such a study could be used to further
streamline local government structures and eliminate different treatment of
cities and counties, where feasible.
Recommendation (6). The GeneralAssembly may wish to directareview of Tite
15. 1 oftheCode ofVirginia. Title 15.1should be examined inlightofthe intent
ofthe 1971 revisionsto theVirginia Constitution to treatcountiesandcities more
alike. The review could specifically identif provisions which should be revised
rearrangedand amended to better reflect the currentConstitution'streatmentof
counties and cities.
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Condusion
The increasingly complex environment in which government operates necessitates improvements to Virginia's State/local relationships. By working
together, the State and local governments can take a proactive role in shaping
the future ofVirginia. Otherwise, the Commonwealth faces continued crisismode, reactive policies and practices.
By building a State/local partnership, both State and local governments will be
strengthened. The State will benefit from local expertise in matters of service
implementation, and local governments will benefit from a better understanding of the State's long-term direction and goals. This will enable local
governments to better plan their own long-term goals and policies.
In addition, intergovernmental relations may be improved by examining the
current State/local service delivery system to determine the most appropriate
assignment of responsibilities. Structural changes are needed to reflect the
changing environment in which Virginia's governments operate and to more
efficiently and effictively allocate scarce government resources. The allocation of service responsibilities based on today's conditions and predicted
trends can help to alleviate some of the structural problems which currently
exist. Potential changes to specific service responsibilities are discussed in Part
Three of this report. The options presented should be used as a point of
discussion in efforts to open lines of communication between the State and
local governments.
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PART THREE:

REALIGNMENT
OF SERVICE
AND FUNDING
RESPONSIBILITIES
The study mandate, SJR 235 (1991), required JLARC to conduct a review of
service delivery and funding responsibilities for seven major functional areas
of government. To assist in the review, JLARC staff reviewed the many
studies addressing State and local service delivery structures, analyzed results
from the 1991 JLARC staff survey of local government officials used in the
1992 Intergovernmental Mandates and FinancialAid to Local Governmens
report, and conducted interviews with State agency and local government
staff. These activities were carried out to determine potential areas for frther
study as well as to identify any recommendations that were still appropriate.
As noted in previous sections of the report, JLARC staff also conducted focus
group interviews with both State and local government officials. These group
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interviews were conducted to determine local officials' assessments of the
appropriateness of the current service delivery structures, and the options
available for increasing the responsiveness of these structures in meeting the
needs of Virginia's citizens.
The results of the group interviews and subsequent review of the service
delivery structures by JLARC staff indicate that the structures and assignments of responsibilities for providing the services are generally appropriate.
However, significant social and economic changes have occurred since many
of the service delivery structures were implemented. These changes have
affected the ability of some structures to continue providing adequate services,
which suggests that some changes to current service delivery practices are
necessary.
For example, the current transportation service delivery structure has been
relatively unchanged since 1932. At that time, counties, which were largely
rural, were unable to provide a quality, interconnected road and highway
system. As a result, the State assumed responsibility for building and maintaining county roads. Because most counties were similar, the State was able
to effectively address almost all of their road and highway needs.
Demographic patterns, however, have changed dramatically since 1932. Not
all counties remain rural. Urban and suburban counties continue to grow in
population at substantial rates, and the State is no longer able to meet all of the
local road and highway needs of these rapidly growing counties. Further, in
attempting to meet the pressing road needs of high-growth localities, the State
is unable to fully meet the road needs of other counties, or the needs of larger
highway systems like the interstate system.
Similar trends are also evident in other functional areas. In the area of human
services, the growing diversity of the State's population, such as the increasing
number of foreign-born residents and elderly, makes it difficult for a fragmented human services delivery structure to adequately meet the different
needs of the service recipients.
In this section of the report, options are presented to improve or alter the
current service delivery structures in order to meet the needs of the citizens of
the Commonwealth, as well as to promote basic principles such as equity,
efficiency, effectiveness, public participation, and accountability. The options
presented are intended to refine service delivery structures by clarifying and
simplifying the assignments of service responsibility.
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Administration

of Justice
Services in this area are in general being performed andfunded by the appropriate levels of
government. It was determined however, that options are availablefor modifingfinding and
service delivery responsibilitiesto increase equity and efficiency. To increase the equity ofState
findingfor local law enforcement, more local involvement isproposed For local corrections, more
State involvement is an option which would help increase the efficiency ofthe State's criminal
justicesystem Finally,proposalsaffecting courts are in partertensionsofrecommendations made in
previousjudicialstudes of the court system.

Overview
As part of its review of State and local governments' service delivery and
funding responsibilities, JLARC staff examined the administration of justice
in Virginia. For purposes of this review, administration of justice includes
three services: (1) local law enforcement, (2) local jails and corrections, and (3)
courts.
The law enforcement service delivery function is one where assignments of
responsibility between State and local governments appear to be relatively well
defined. This is supported by the findings of the 1992 JLARC report,
IntergovernmentalMandatesand FinancialAidto Local Governments. Analysis
for the report indicated that localities were generally satisfied with the technical assistance provided by State agencies in this functional area and viewed
applicable mandates as reasonable. Though State and local responsibilities are
fairly well defined, analysis indicates that the distribution of State aid to cities
and counties is inequitable, and in the case of the majority of counties, not
entirely reflective of the apparent local nature of the service.
The local jail function, on the other hand, is one where local officials cited
problems, particularly with: (1) State funding for jail construction, (2) State
funding for jail operations, and (3) the number of jail inmates. Because of the
role of the local jails in the overall corrections policy of the State and the
extensive State funding efforts, the degree to which service delivery responsibility should be assigned to local governments and funding responsibility
assigned to both State and local governments is questionable.
The court system is an area where the State expanded its role in 1973 in terms
of funding and overall administration. At that time, the courts were deemed
to be a State responsibility. Most staffing and other functions associated with
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the courts were therefore assumed under the State court system. Nonetheless,
local government officials in the focus group interviews expressed concern
that the State is not providing adequate fnding for judges' administrative
staff and that court construction and renovation requirements may be unduly
burdensome. Additional issues were also raised regarding State funding for
administrative staff that support the courts' operations. To promote the
State's policy of having a State court system, some additional State funding in
this area may be warranted.

Local Law Enforcement
All cities and nine counties have law enforcement services provided through
local police departments. The remaining counties have law enforcement
services provided through sheriffs' offices. For this review, the law enforcement function includes positions associated with maintaining communications with law enforcement officers as well as other support staff.

f
"Statefunding
Stclaefnifore-

local law enforce
mentis,by

anyimeasure,
signif icant:
morethan $120
million in
FY 1991.

JLARC staff determined that the continued assignment of primary responsibility to local governments for providing and funding this service appears
warranted. Local governments generally have a high degree of flexibility in
how law enforcement activities are performed. Further, in meetings with
concurred that primary responsibilJLARC staff, some State and local officialsshould
rest with local governments.
ity for the law enforcement service area
Yet, because the State does have an interest in ensuring some basic level of law
enforcement protection statewide and the majority of laws enforced by local
officers are State laws, it is reasonable that some level of State assistance
continue in the future. The manner in which State funding is distributed and
the level of that funding, however, should be addressed.
State funding for local law enforcement is, by any measure, significant. For
FY 1991, it is estimated that cities and counties received more than $120
million in State aid for local law enforcement purposes. State funding
mechanisms for local law enforcement reflect the differences in the method in
which law enforcement services are provided at the local level. The funding
mechanisms treat localities with police departments inequitably.
Localities with local police departments received non-categorical State aid that
accounted for approximately 16 percent of their local law enforcement expenditures in FY 1991. Conversely, the remaining counties received State
categorical aid that in some localities may have funded the majority of
personnel-related costs associated with the local law enforcement function.
Options are presented which attempt to mitigate this inequity.
Law Enforcement Is Primarily a Local Responsibility
Despite the significant level of State funding provided for law enforcement,
law enforcement is primarily a local responsibility. This conclusion is based
on two primary findings. First, the State has a very limited role in regulating
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the law enforcement service level and delivery area. Second, during focus
group interviews, some local government officials stated that law enforcement
is generally a responsibility of local governments.
State Regulation of Local Law Enforcement Services Is Limited From an
operational standpoint, the State's involvement in the day-to-day affairs of
local law enforcement activities is modest. State mandates do not dominate
the day-to-day operations of a city or county's law enforcement function. In
the 1992 JLARC report, Catalog of State and Federal Mandates on Local
Governments, JARC staff documented a total of seven mandates which apply
to the functional area of law enforcement. In contrast, State and federal
mandates regulating social services totaled 60.
Further, the mandates in the area of law enforcement appear to be more
procedural in nature and relatively non-obtrusive. For example, some of the
mandates require local law enforcement agencies to:
D notify victims of crimes of their rights,
D report arrests to the Central Criminal Records Exchange, and
a submit monthly and annual crime reports to the State Police.
The conclusion that the mandates in this area are relatively non-obtrusive is
supported by the fact that only nine percent of the local government officials
who responded to the 1991 JLARC staff survey on mandates affecting local
governments cited the mandates in this area as unreasonable.
Local Government Oficial Cite Law Enforcement as a Local Responsibility.
During the focus group interviews, the law enforcement function was cited by
some local government officials as primarily a local responsibility. For example:
Duringone interview, a localgovernment official noted thatpolice,fire,
and rescue services should be 100percent locallyfiunded

Duringanother interview, a local official noted that local law enforcement works well. This official alo stated that law enforcement is a local
service with a great deal ofcommunication between the State Police and
local law enforcement agencies.

A focus group comprised of local government officials organized by the
VirginiaMunicipalLeague determined "thatfire/rescueand law enforcement were two functions that should remain local responsibilities .. .
"
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There are a number of possible reasons local government officials regard law
enforcement as a local responsibility. First, significant State funding is
provided for this service, without many mandates or regulations. Second, the
lack of burdensome regulations and mandates allows local governments to
make the majority of policy and operational decisions.
State Funding for Local Law Enforcement Services is Inequitable
State funding for local law enforcement is substantial. The estimated amount
of State funding provided for local law enforcement in FY 1991 was at least
$120 million. Yet, analysis of the distribution of State financial assistance
shows some inequity in current State funding efforts between localities with
police forces and those without.
State Fundingfor LocalLaw Enforcement Services. The State's role in
allocating funds for local law enforcement services varies primarily according
to jurisdictional class and the presence of a local police department. For the
cities and nine counties with a police force, funding is provided through the
State Assistance to Localities for Law Enforcement program - commonly
referred to as the "599" program (named for House Bill 599 (1979) that
established the program). The program is administered by the Department of
Criminal Justice Services (DCJS). Funding for law enforcement services in
the remaining counties is provided to sheriffs' offices through the State
Compensation Board. Of the more than $120 million in law enforcement
funding distributed to cities and counties in FY 1991, DCJS distributed $75.6
million and the Compensation Board an estimated $46.4 million (Figure 23).
Figure 23

State Financial Assistance for
Local Law Enforcement, FY 1989 -FY 1991
Compensation"59
Board*Fudn
(Millions of Dollars)

FY 1989

FY 1990

FY 1991

*

Estimated

Source: JLARC staff analysis of data from the Department of Criminal Justice
Services, and Funding of Constitutional Officers, JLARC, 1990.

Page 59

Part Three < Realignment of Service and Funding Responsibilities << Administraon of Jusdce

Inequity of State Law Enforcement Funding. Despite the State's funding
efforts, some inequity exists in current State funding between localities with
police forces and those without. Analyses of State funding for local law
enforcement and data on local law enforcement expenditures indicates that
State aid accounts for a relatively small proportion of local law enforcement
expenditures for localities with police departments.
For FY 1991 it is estimated that "599" funding accounted for about 16
percent of local law enforcement expenditures. The average for the FY 1989
through FY 1991 period was about 17 percent. For the counties without a
police department, however, State funding was estimated to cover about 62
percent of local sheriffs' law enforcement expenditures in FY 1991. For the
FY 1989 through FY 1991 period, State aid distributed by the Compensation
Board for local law enforcement services provided by sheriffs was about 63
percent of total expenditures (Figure 24).
Figure 24

State Aid as a Percentage of
Local Law Enforcement Expenditures, FY 1989 - FY 1991

0

Localities without
Police Departments*

65.3%

FY 1989

N

61.8%

FY 1990

Localities with
Police Depa

61.9%

FY 1991

Estimated
Source: JLARC staff analysis of data from the Auditor of Public Accounts, Department of
Criminal Justice Services, and Funding of Consitutional Oicers JLARC, 1990.

Analysis of additional data suggests that the amount of funding provided for
local law enforcement in counties without a police department may be even
higher. During the 1989 study of staffing standards for Virginia's sheriffs,
JLARC staff conducted a survey of all sheriffs in Virginia. Of the 84 sheriffs
who responded to the survey and had local law enforcement responsibilities at
that time, only 28 received staff positions funded entirely by their respective
localities. Therefore, 56 of 84 localities in FY 1989 had their law enforcement
personnel services funded almost entirely by the State.
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It must be noted, however, that State reductions in aid to local sheriffs' offices
since 1990 may have required local governments to provide more support for
local law enforcement services. Nonetheless, available data support a conclusion that counties without police departments have had a significant amount
of their law enforcement costs funded by the State.
State Law Enforcement Funding Programs
Could Be Restructured
Analysis has highlighted some inequity in current State funding efforts between localities with and without police departments. Because responsibility
for providing law enforcement is local in nature, it would follow that State
funding should treat county and city law enforcement functions more alike.
To accomplish this objective, the current law enforcement funding programs
could be consolidated into one funding mechanism similar to that currently
used to allocate State aid to localities with police departments. In addition,
the consolidated funding mechanism could allocate funding in such a manner
as to ensure that all localities receive aid on an equitable basis.
Law EnforcementFundingMechanismsCouldBe Consolidated Onemethod
available to address the inequity in State law enforcement funding efforts is to
consolidate the funding programs into one single program. Having a funding
program that does not differentiate between localities based on the fact that
law enforcement is or is not provided by a police department would provide a
framework for achieving equitable funding.
Currently, funding for localities without police departments is provided
through the State Compensation Board. The funding process for the costs
authorized by the Compensation Board is primarily a reimbursement process
in which the local government pays expenses and requests reimbursement
monthly for those expenses from the Compensation Board. After review and
approval by Compensation Board staff, the State Comptroller makes payment
to the local government. This entire process requires a great deal of data
collection and review on a monthly basis by sheriffs' offices, local governments, and Compensation Board staff.
The "599" program, on the other hand, is relatively straightforward and
requires little State or local government paperwork. The total amount of
funding to be distributed is determined through the executive and legislative
budget process. Preceding each State biennial budget, DCJS develops the
formula to be used in the upcoming biennium to distribute the approved State
funding to localities with police departments. The formula is a multiple
regression equation which is used to develop a potential crime rate. The
factors used to develop the potential crime rate include:
a1 population densities,
a1 crime rates, and

13 welfare caseloads.
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The potential crime rate is then standardized to determine the adjusted crime
index which is the basis for the aid allocation. Once localities are certified by
DCJS to participate in the program, funding is distributed quarterly with no
additional reporting required of localities. Compared to the current reimbursement process used by the Compensation Board, the "599" funding
mechanism is relatively straightforward and efficient.
Clearly, the "599"funding mechanism is more direct and treats localities in a
more consistent manner. The distribution formula uses factors that are
available and measured consistently across all localities and allocates the
majority of funding on this basis. The "599" funding mechanism also relieves
localities of extensive reporting requirements inherent with a reimbursement
process and, in general, appears to place State involvement at a level more
appropriate for a service that is a local responsibility.
Recommendation (7). The GeneralAssembly may wish to considerconsolidating
thefindingprogramforthe law enforcement-function ofcounties without apoce
department into the Aid to Locaties With Police Departmentprogram. The
combined program could allocate fiunds through a block grant in a manner
consistent with the Aid to Localities With Polce Departmentprogram. The
GeneralAssembly may also wish to consider requiring the agency responsiblefor
administeringtheprogramto ensure thefiunding methodology includesfactors that
(1) have a relationshipto law enforcementstaffing, (2) are not subject to manipulation, and (3) are easily quantifiableand availableforeach locality.

State/Local CostAllocation CouldBe Consistent On a total dollar basis, State
"599" funding provided to localities with police departments is greater than
the estimated amount provided to localities without police departments.
When compared to local law enforcement expenditures, however, the distribution of funding is inequitable. For FY 1991, "599" funding was estimated
to account for about 16 percent of local law enforcement expenditures. For
the remaining counties without a police department, however, State funding
was estimated to cover about 62 percent of law enforcement expenditures in
FY 1991.
If a revised State law enforcement funding mechanism is implemented,
consideration could also be given to the share of total costs across all localities
that would be assigned to the State. For example, when consolidating the law
enforcement funding mechanisms, the methodology could be revised to allow
the State to determine the law enforcement costs in each locality that the State
would recognize for funding. State funding could then be appropriated in
sufficient quantities to have State funding account for a certain proportion, on
average, of all localities' law enforcement recognized costs.
For example, from FY 1989 to FY 1991, State "599" funding accounted for
almost 20 percent of eligible localities' law enforcement expenditures. In this
case, the State could adop the policy of funding approximately 20 percent of
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State recognized local law enforcement costs, regardless of the manner in
which law enforcement services are provided.
Funding similar proportions of local law enforcement expenditures would
remove the distinction in State funding based on the manner in which law
enforcement services are provided. In addition, because the manner in which
local law enforcement services are provided basically reflects jurisdictional
class (city or county), removing the funding distinctions would reflect the goal
of no longer basing funding distinctions on whether a locality is a city or
county. Funding similar proportions of local law enforcement expenditures
would also more closely reflect the local nature of the service.
However, the effects of distributing funding in this manner could result in
significant additional costs to counties without a police department. Therefore, equalizing the State funding shares could be a component of the longterm reassignment of funding responsibility. This reassignment could also
include a provision that ensures localities do not receive less State funding
than they did in any specific year (a hold-harmless provision).
Recommendation (8). Iflaw enforcement-fndingprogramsare consolidated the
GeneralAssembly may wish to consider determining a portion of the statewide
recognizedcost ofthe local law enforcementfnction thatthe State willfind

Local Jails
Local jails are used to detain persons awaiting trial, those convicted of a
misdemeanor or felony, and on some occasions, those convicted of a federal
offense. Local jails are dealing with an increasing workload - in this case,
inmates. In June 1991, local jails held an average of 11,383 inmates, an
increase of 103 percent since June 1983. Jail capacity, on the other hand, had
increased by only 45 percent - from 5,687 in 1983 to 8,250 in 1991. On
average, jails were operating at 138 percent of rated capacity in June 1991.
During the course of this study, concerns were raised by State and local
officials regarding State funding for jail construction and operating costs.
Analysis indicates that State support for both jail operating and construction
costs is substantial. For FY 1992, it is estimated that State funding for jails
totalled more than $126 million. The Commission on Prison and Jail
Overcrowding estimated that the State provided funds for 86 percent of total
operating costs for the typical local jail. The extent to which the State funds
the operating costs of local jails suggests that the State has largely recognized,
or at least assumed, responsibility for jails.
It is also evident that local jails are a significant component of the State's
criminal justice system. The criminal justice system includes the court system
and State prison system. Because of their position as components of this
system, local flexibility in day-to-day operations of the jails is likely to be
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limited. This high level of State funding combined with the impact of State
criminal justice policies on local jails appears to indicate that the assignment of
responsibility for service provision to local governments and assignment of
funding responsibility primarily to the State, and to a much lesser extent local
governments, may be inappropriate.
Funding For Jail Operations Suggests State Responsibility
The Joint Subcommittee to Study Financing Mechanisms for Jail Construction estimated that for FY 1992 the Commonwealth provided more than
$126 million to local governments for the operation of local jails. About 70
percent of this amount was provided for the salaries, certain fringe benefits,
and support costs for approved correctional officers, medical personnel, and
support staff. The remainder was for per-diem payments paid to local
governments for each eligible inmate to support jail operations and maintenance costs.
The extent of the State's involvement is evident when compared to other
states. In 1989, the National Conference of State 1egislatures reported that
Virginia provided local governments $27 per capita in local corrections
funding - the highest of any state. This per-capita level of local corrections
funding was almost three times the amount of the next highest state.
The Commission on Prison and Jail Overcrowding reported that in FY 1988,
only 14 percent of the typical jail's operating revenue was from non-State
sources. The remainder was provided by the State. In FY 1988, non-State
funding of local jail operations ranged from zero percent in Bath County to
more than 50 percent in Lynchburg City (Figure 25).
The Commission's data indicate that local support for jail operations has not
typically been extensive. Yet, the State's extensive role in funding local jail
operations does not correspond with responsibility for jail operations. Local
governments are still responsible for the daily operation of the facilities.
Given the extensive State role in funding local jails' operating costs, assigning
Figure 25

State Aid as a Percentage of Jails' Operating Costs, FY 1988
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Source: JLARC staff analysis of data fom the final report of the1989 Commission
on Prison and Jail Overcmwding, House Document 46,1990.
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responsibility to the State for operating local jails may be appropriate. State
operation of the jails (discussed later) could go so far as to eventually incorporate jails into the State correctional system.
Iocal Flexibility Is Limited by the State Criminal Justice System

Local jails are
directly Impacted
by the actions of
a judicial system
and prison system
that are entirely

a State

Local jails are one component of the State's criminal justice continuum. As
depicted in Figure 26, the demand for local jail space is dearly affected by the
actions of the State court system and the ability of the State prison system to
absorb "State-responsibility" inmates. State-responsibility inmates are individuals who are convicted of a felony, receive a sentence of two years or more,
and are sentenced to the Department of Corrections (DOC). It is interesting
to note that local jails are directly impacted by the actions of a judicial system
and prison system that are entirely a State responsibility.
Impact ofCourts on LocalJails. Courts are obviously a primary participant in
the State's criminal justice system. Once an arrest is made, the court or a
magistrate determines whether the individual should be held in custody or allowed
to go free prior to the formal court hearing. Providing the accused the opportunity
to post bond or bail is one method for allowing release until the court hearing.

responsibility.

Figure 26

Decision Points in the Criminal Justice System Affecting Jails

idMdual
accusedaof
crime
responsibilty

/imate
Awe

smt:
*Coia

..

trilninto)I
Awk

trial

silI

st

No
Innocent

Gavalable

(release)

)udg*

Released

fCapaciy.

GO

In State

sysem?

Parole

nt|

sse

O

snatet

I

Decision points which
Impact local jails

Source: JLARC graphic based on a graphic from the final report of the 1989 Commission
on Prison and Jail Overcrowding, House Document 46. 1990.

Page 65

Pat Three < Raignmentof Sevic and Funding Responsibilies << Adrinistraon of Jusce

Decisions made at this point affect local jails. If the crime was not severe
enough to warrant bond yet bond is required, cells in local jails could be
unnecessarily occupied. On the other hand, if the crime warrants bond and
bond is too high in relation to the severity of the crime, space in local jails
could also be unnecessarily occupied.
The Commission on Prison and Jail Overcrowding determined that, for
selected jails, 50 percent of the accused eligible for release on bond were
unable to post the required amount. In June 1991, 42 percent of the total jail
population consisted of individuals unsentenced or awaiting trial.
In addition, specific types of felony crimes have required more time for the
courts to process. The typical felony drug crime, for example, required 211
days to process from arrest to imposition of sentence in 1989. This was 35
days longer than for the typical violent felony crime. Because the number of
arrests per 100,000 residents for the sale of narcotics increased by more than
70 percent between 1976 and 1990, the potential impact on the population in
local jails that is considered to be awaiting trial or sentencing could be
substantial.
Impact of State Prison System on LocalJails. The State prison system is
responsible for sentenced felons who typically have longer sentences. If the
State prison system is unable to assume all of the State-responsibility inmates
within a reasonable time period, local jails are required to hold these inmates.
The impact of the State prison system's ability to assume State-responsibility
inmates from local jails to the State system was illustrated in 1988 when the
Richmond City sheriff went to court to require that DOC remove State
prisoners from the jail within prescribed limits.
Prisons have also been impacted by the increase in narcotics-related violations.
From 1983 to 1990, total commitments to the State prison system rose by
more than 78 percent. However, of that number, the number of commitments attributed to individuals sentenced for felonies related to drugs increased by more than 500 percent (Figure 27). The impact illegal drugs may
have on local jails is assuming increasing significance, because local jails keep
State prisoners until space in a State institution is available. However, § 53.120 of the Code of Virginia (as amended in 1990) will mitigate this effect
because it requires DOC to receive all convicted felons with a sentence greater
than that prescribed by the Codewithin 60 days of receiving the court's order.
State Funding for Construction of Large Jails Is Inequitable
As of 1989, Virginia was one of only five states that provided funding for local
jail construction. For the period from FY 1983 through FY 1992, the State
provided more than $27 million to local governments to aid in local jail
construction. Since 1981, the jail construction funding methodology has
been revised a number of times increasing the State's participation in local jail
construction. In 1989, the most significant revision was implemented which
provided that the State would reimburse local governments for 50 percent of
the approved costs for regional jails (Table 2).

-
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Figure 27
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JLARC staff analysis of data from Drugs in Virginia A Criminal Justice Perspective, 19,

mented to encourage consolidation of small jail facilities where severe
diseconomies of scale would most likely occur. However, the enhanced
regional jail reimbursement provision negatively impacts large jurisdictions
where existing jails are already large and construction of a regional jail could
result in a facility whose size could rival the largest State prison. In the case of
a large locality, the local jail is likely of sufficient size to mitigate many
operating diseconomies usually associated with small jails.
In addition, local government officials expressed concern that the mechanism

for jail construction funding is a reimbursement type process. As such, local
governments are required to pay the entire cost of construction and, upon

Table 2

State Reimbursement Guidelines for Local Jail Construction
Jail Size
Fewer than 35 Beds

Maximum State
Contribution
$300,000

35 to 99 Beds

600,000

100 to 299 Beds

900,000

More than 300 Beds

Regional Jail
*

1,200,000

No Dollar Limit*

The maximum the State will reimburse localities is 50 percent of approved costs.
Source: JLARC staff analysis of the Code of Vinia.
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completion of the construction, request reimbursement for the State's share of
the approved cost. This process typically necessitates that local governments
obtain financing for the project. However, financing costs are not an approved cost and therefore are not eligible for State reimbursement. In cases of
large facilities, financing costs could be substantial. Issues like these are being
addressed in a study of jail construction financing by the Joint Subcommittee
to Study Financing Mechanisms for Jail Construction.
Options for Increasing the State's Role in Local Jails
The State's efforts in funding local jails have been extensive and commensurate with its reliance on local jails. However, in part because the State relies so
extensively on local jails as an integral component of the State's system of
criminal justice, the extent to which local governments should continue to be
responsible for operating local jails is questionable. One long-term option
available is for the State to assume responsibility for operating local jails. This
increased role for the State could come through the State's assumption of all
local jails or by allowing localities the option of turning control of their jails
over to the State. Or, if the previous option is not implemented, the State's
role in jail construction funding could be increased.
State Assumption ofLocalJailOperations. There is a precedent for the State
to assume responsibility for operating local jails. Section 53.1-81 of the Code
ofWgiXnia adopted in 1982 provides localities with regional jails the option to:
enter into agreements with the Department of Corrections for the
Department to operate such jail or to pay the costs of maintenance,
upkeep, or other operational costs of the jail.
This provision recognizes the usefulness of regional jails in the State's correctional system and is consistent with the State's desire to consolidate small,
inefficient jails. Yet, this provision excludes large localities that do not
participate in a regional jail even though their jail facilities may be large and
relatively efficient.
By accepting responsibility for the operation of local jails, the State would
formalize the role of local jails in the State's overall criminal justice system.
State operation of local jails could promote greater efficiency and equity. A
State-operated system could be more efficient in a number ofways. First, the
State could consolidate small jails that are staff-intensive and result in staffing
diseconomies that the State is currently funding. For example, analysis of data
used by the Joint Subcommittee to Study Financing Mechanisms for Jail
Construction indicates that in FY 1992, Bath County's jail, which has an
operating capacity of six inmates, was budgeted to receive $227 of State
funding per prisoner day. In contrast, the average State funding per prisoner
day for all local jails statewide in FY 1992 was expected to be about $30.
Based on an analysis of local jail capacity data, there appear to be staffing
diseconomies associated with a number of jails. The jails in Highland and

24 inmates. Because jails require two officers on duty for a 24-hour period
when inmates are in the facility, a minimum of 30 correctional officers would
be required (ten per jail) when inmates are present. This results in a staff-torated-capacity ratio of more than one officer for every inmate up to the
facilities' rated capacity. Further, in FY 1992, these three jails had a total
annual average daily inmate population more than 50 percent below their
rated operating capacity. Operating such small facilities below their rated
capacity can significantly increase staffing diseconomies.
If the State operated the jails, consolidation of these jails into a more cost
effective facility might be more easily accomplished. Or, the inmates could be
transferred to nearby State correctional institutions or field units in Augusta or
Botetourt County.
Also, the State could more easily move inmates to jails that are not continually
operating in excess of capacity. Analysis of the FY 1992 data indicates that 23
jails had an annual average daily population at or below their rated operating
capacity. In other words, these jails did not experience long-term overcrowding in FY 1992. Had the jail system been under the operating control of t'
State, transfer of inmates from jails operating far in excess of rated capac
jails operating at or below capacity may have been facilitated more easil
State operation of local jails could also better ensure equal access to services for
all eligible inmates on a statewide basis. For example, State-operated jails
could better ensure eligible inmates are treated in a manner consistent with
inmates in State institutions with respect to programs like "good time,"
parole, and treatment programs for alcohol and drug abusers. In addition, the
State would be in a better position to implement programs that are designed
to lessen reliance on incarceration while unsentenced and awaiting trial.
Programs like this could reduce the large and growing jail population that is
considered unsentenced and awaiting trial and therefore could produce cost
savings.
For example, in September 1992, 40 percent of the inmate population in local
jails was unsentenced and awaiting trial. The Commission on Prison and Jail
Overcrowding found that many of these individuals awaiting trial were eventually released to await their upcoming trial. The Commission concluded that
"alternative release procedures and programs should be used for the minimum
risk pretrial population . . . ." Such programs have produced significant cost
savings in other states (Exhibit 3). Alternatives to incarceration, and their
associated cost savings, may also be appropriate for other relatively minor
infractions like public intoxication.
The potential for cost savings has important implications for Virginia. The
Joint Subcommittee to Study Financing Mechanisms for Jail Construction
has determined that an additional $184.5 million will be required in the
1996-98 budget to fund local jail capital projects and operating expenses. If
alternatives to incarceration were implemented, however, the need for additional capital and operating costs for local jails could be reduced.
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Exhibit 3

Cost Savings Potential of Alternatives
to Incarceration Programs
In September 1990, Montgomery County, Maryland implemented a
pre-trial services program to lessen reliance on incarceration for
individuals awaiting trial. This program was funded by both the
state and local governments. According to the County, "the State
agreed to support the first year funding of this program indicating
that the State was interested in a demonstration of how the implementation of pre-trial services could save large sums of tax dollars."
Results indicate that "since the implementation of the Pre-Trial
Services Unit, the level of pre-trial confinement at the Detention
Center has dropped steadily, even though the number of defendants entering the Detention Center has remained stable." Savings, based on the projections for additional jail space that would
have been required without the program, have totaled more than
$10 million for jail construction and debt costs. County officials
expect the operational savings to match the capital costs within five
years. They also noted that the court expects to expand this
program in the future.
Implementation of this alternative incarceration program has provided local citizens with a number of benefits in addition to direct
cost savings. These benefits include increased public safety through
monitoring and supervision of individuals released while awaiting
trial, which results in an increased court appearance rate over
traditional methods like bonding. In addition, better management of
the inmate population in the local detention center has also resulted.
Finally, State operation of local jails could eventually result in a significant
reduction in the number of correctional facilities. Currently, Virginia operates 90 jails and 38 major State institutions and field units. Consolidation of
some local jails and elimination of inefficient ones could result in long-term
cost savings in construction and operation.
As noted earlier, inmates in small jails could be transferred to nearby State
correctional institutions. Many localities with local jails also have State
correctional institutions within their city or county (Figure 28). Some
localities already use DOC facilities in lieu of operating a local jail. For
example, Goochland and Powhatan Counties use the State correctional facilities residing in their localities to house inmates.
Clearly, this long-term goal would require restructuring of DOC in order to
house jail inmates and inmates of major correctional institutions together.
For example, it is unlikely that prisoners awaiting trial should be housed with
a large number of convicted felons. In addition, because many of the local jails
also serve as the local court's holding facility, coordination would be required
to ensure holding facilities or other appropriate arrangements are available to
hold inmates for their court appearances.
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Figure 28

Localities with Both a Local Jail and a State Correctional Center or Field Unit

R0

(Uaro

Note: Does not include regional jails.

Source: Department of Corrections, 1992

In addition, financing arrangements for the incarceration of "local" prisoners

in the State's jail system would need to be developed. Such a funding
arrangement could be similar to the one the State currently uses to reimburse
localities for incarcerating State-responsibility inmates in local jails.

For

example, the State provides all localities with a local jail $8 per day for each
inmate they incarcerate. For State-responsibility inmates, however, an addi-

tional $6 per day for each of these inmates is provided to the localities. The
additional payment recognizes the State's responsibility for these inmates and
provides some incentive for the State to transfer inmates to DOCfacilities as
soon as possible.

If the State operated the jail system, local governments could be required to
pay the State for incarcerating local-responsibility inmates. This funding
would in part cover some of the costs of incarceration and should be on a perprisoner day basis. This would ensure that the cost of incarcerating inmates
classified as locally responsible is funded by the appropriate level of government.

Recommendation (9).

The GeneralAssembly may wish to consider either (1)

transferringcontrol of all local jails to the Department of Corrections or (2)
amending $53.1-81 ofthe Code ofVirginia to allow localitiesnotparticipating
in a regionaljailto transfercontroloftheirjailsto the DepartmentofCorrections.
If operation of localjails is assumed by the State, an assessment of all such jails
should be conducted to determine the extent to which inefficientjails could be
consolidated to achieve cost savings through operating economies. In adtion,
guidelinesshould be dveloped to requirelocalgovernments toprovidefinding to
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the State on a per-prisonerday basisforall locally responsibleinmates incarcerated
in State-operatedjails and to help finance necessary support programs such as
medical care.
Modfication of theJailConstructionFunding Program. The State provides
significant amounts of financial assistance to localities to aid in local jail
construction or renovation. As identified earlier, the reimbursement methodology caps the total amount of State funding that will be provided for nonregional jails. The only cap for regional jails is the provision that the State will
fund 50 percent of approved costs. The incentive to build a regional jail is
clear.
Yet localities with large jails may be achieving staffing economies that regional
jails serving rural localities achieve. The utility of large localities joining
together with other large localities to build a regional jail is unclear. In fact, a
regional facility serving many large localities could result in little or no
operating economies.
For localities that have jails that are sufficiently large to achieve operating
economies, it appears reasonable to allow these localities to qualify for a larger
percentage of State reimbursement for jail construction or renovation. The
Commission on Prison and Jail Overcrowding recommended that localities
with populations of over 100,000 be eligible for increased reimbursement for
single jurisdiction facilities. In 1992, 13 localities with a population greater
than 100,000 also operated a local jail.
Recommendation (10). The GeneralAssembly may wish to consider modifying
the reimbursement guidelines to reimburse a largerportion of construction or
renovation costsfor large, non-regionaljails.

Courts
Virginia's court function is one area where State and local responsibilities have
been reassigned within the last 20 years. In July 1973, Virginia's court system
underwent a major reorganization. The courts were consolidated and the
State assumed primary responsibility for funding and administering the court
system. Local governments maintained responsibility for funding the court's
physical infrastructure as well as some of the costs associated with the staff
supporting the court's operations. Not surprisingly, issues raised by local
officials regarding this governmental function were specific to these areas of
local responsibility.
At this time, there does not appear to be any overwhelming evidence of the
need for changing the assignment of responsibility for constructing and
maintaining court facilities. Some local governments maintain local offices in
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court buildings. In addition, maintaining local control over the facilities
allows the local government significant input into the construction-renovation process - an important consideration in localities where courthouses are
of historical significance. Finally, the General Assembly allows localities to
assess a two dollar charge in any civil, criminal, or traffic case tried in circuit or
district court to be used for courthouse construction, renovation, or maintenance.
However, there are many support staff involved in the operations of the court
system for whom both the State and local governments have been assigned
varying degrees of funding and oversight responsibilities. Local government
officials expressed concern that the current assignment ofresponsibilities does
not reflect their level of oversight or control ove? these staff. These staff
include the court clerks, courtroom security deputies, process servers, and
clerical support. Analysis indicates that administration and funding of these
staff are more properly the responsibility of the courts.

Administration and Funding of Support Staff

Should Be Assigned to the Courts
The court's daily operations involve many staffin addition to judges. These
staff positions include: court security and civil process deputies, clerks of the
court, and judges' support staff. Although these staff are directly involved in
the court's operations, the administrative oversight and funding for these staff
positions varies between State and local governments.
State funding for the majority of these staff is extensive and assigning responsibility to the court system for funding and administering these positions
would, in effect, fully define its role in the judicial system. In addition,

The direct link

between the
court's workload

and the workload
of the court's
staff essentially
removes most
local control over
these positions.

previous studies of Virginia's court system have issued recommendations for
having the State fully fund and assume administrative responsibility for some
of these positions. Finally, the direct link between the court's workload and
the workload of the court's staff essentially removes most local control over
these positions.
State FundingEfforts are Significant Although local governments are almost
entirely responsible for funding judges' administrative staff, the State is an
active participant in funding the remaining components of the court system.
The circuit court, general district court, juvenile and domestic relations court,
and the magistrate system have been appropriated more than $137 million for
FY 1993. State funding for circuit court clerks' offices and court security and
civil process service deputies is estimated to be an additional $46 million.
PreviousStudies RecommendedFullState Funding. Virginia's judicial system
has been subject to a number of reviews in the recent past. The recommendations of one of these reviews conducted by the Court System Study Committee resulted in the 1973 restructuring of the judicial system. Subsequent
reviews have been conducted to ensure the judicial system is prepared to meet
the challenges of the future. The 1989 Courts in Transition report recommended that:
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the operation of the court system should be state funded ... [because]
the current method of funding the courts divides expenses by a
combination of complicated formulas between the state and local
governments. This system is unduly complex and produces serious
inefficiencies ....

Local governments should retain responsibility

only for building and maintaining court facilities. State funding
would include all necessary equipment for the court as well as provide
law clerks and secretaries for all circuit court judges.
The report also recommended that the office of elected clerk of the court be
abolished. In its place would be an appointed court administrator who would
perform all court-related functions. If such a recommendation were implemented, the court would then assume all responsibility for funding the office.
Courts DirectlyAffect Staff Workload The workload of these staff are heavily
influenced by the courts. For example, court security deputies are responsible
for keeping the courthouses and courtrooms orderly. During JLARC's 1989
study of staffing standards for sheriffs, it was determined that court requirements for additional security significantly impacted the daily operation of the
sheriffs' offices. And, at that time language in the Appropriation Act provided
limits on the number of court security deputies and types of security devices
that deputies could use.
Despite the language in the Act, sheriffi reported that judges continued to
mandate security staffing for their courts in excess of the limits set by the
General Assembly. This, in effect, was workload beyond the control of
sheriffs, but for which they had to supply staff and account for in other aspects
of their offices' operations. Having court security deputies under the control
of the courts would ensure more coordination over assignment of staff for this
function.
Finally, the workload of judges' administrative support staff is clearly affected
by the courts. Because these staff are responsible to judges, they are largely
unavailable for use by local governments. Assigning responsibility for funding
these positions to the court is fully consistent with recommendations issued in
previous studies of the State's judicial system.
Recommendation (11). The GeneralAssembly may wish to assign responsibility
for administrationofandfinancingfr court security and civil process deputies,
court-relatedstaffofthecircuitcourt clerks, andjudges'administrativestaffto the
Executive Secretary ofthe Supreme Court.
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Transportation
The transportationservice delivery structure hasprovided the State with a sound, high quality
transportation system. The current structure, however, largely because offindng constraints,
appears to be unable to meet all ofthe transportation needs of all localities. To ensure that the
service delivery structure better meets the transportation needs of a diverse group of localities, the
State couldprovide aktionalflexibilityby allowing localities to assume responsibiityforselected
transportation operations. In addition, an additionalfunding source could be authorizedfor
localities to enable them to find a portion of transportation construction projects as well as other
local transportationneeds.

Overview
As part of the JLARC staff review of assignments for service delivery and
funding responsibilities, the functional area of transportation was discussed
with State and local government officials. Based on these interviews and
subsequent review by JLARC staff, it was determined that the current assignments of responsibility for providing transportation-related services were
basically appropriate.
Further, the Virginia Department of Transportation (VDOT) was cited by
many localities as a particularly responsive participant in the transportation
service delivery structure. Nonetheless, local officials were concerned that
some local transportation needs were not being met.
Options exist for ensuring that the transportation system provides flexibility
and accountability as well as meets the road and highway needs of both the
State and local governments. Some options involve additional State funding
and others simply transfer responsibility for specific functions. For example,
allowing localities that have the staff capabilities and expertise to assume
control of traffic operations could provide a great deal of local flexibility as
well as increased accountability to local citizens.
To ensure both the State and local road and highway systems have more
adequate funding for all transportation needs, local governments could be
required to provide some funding for transportation construction projects. If
this option is implemented, an additional transportation funding source
should also be provided to loalities. This would provide localities the
funding necessary to match the State's construction funding as well as provide
them the flexibility to fund other local transportation priorities.
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Background on Transportation in Virginia
Virginia's road and highway system history has two distinct periods - the
pre- and post-1932 period. The pre-1932 period was a time of substantial
local control over road building decisions. The post-1932 period is highlighted by the Byrd Road Act which effectively transferred control of all
county roads to the State and created the State highway system. A number of
other events occurred in the development of Virginia's highway and road
system which have culminated in the current State/local transportation network.
History of Virginia's Road and Highway System
From its beginning, Virginia's road and highway system has had some State
involvement. For example, the State has provided financial and other assistance for roads and highways since 1906, even though counties and cities were
responsible for building and maintaining their own roads prior to 1932. After
1932, the State's involvement changed to one of complete responsibility for
building and maintaining county roads and providing significant financial
assistance for cities' road efforts.
1906 to 1932. The State Highway Commission was created in 1906. The
Commission's role was to provide financial assistance and road construction
assistance to counties. During the 1910 to 1920 time period, the ongoing
maintenance ofa growing highway system was a concern. : appears that once
roads and bridges were constructed, it was difficult to provide sufficient
funding for proper maintenance. As a result, the General Assembly deemed
that the fees already collected for licensing and registering automobiles should
be paid into a special fund to be expended by the Highway Commissioner for
the maintenance of roads and bridges constructed with State aid in the
counties of the State.
However, roads were not consistently maintained from one county to another, making a continuous journey across the State difficult. To alleviate this
problem, the General Assembly created the State Highway System by taking
responsibility for major roads previously administered by counties. This was
done to provide motorists with a consistent road system across the State. The
remaining system of locally administered roads and highways continued until
1932, with the passage of the Byrd Road Act.
1932 to Present. After the passage of the Byrd Road Act in 1932, the county
role in road construction and maintenance practically vanished. The Byrd
Road Act was designed to provide consistent construction, maintenance, and
coordination of the State's roads and highways. This was accomplished by
providing counties the option of transferring responsibility for construction
and maintenance of their roads to the State. Arlington and Henrico Counties
are the only counties whose roads are not part of the State system. Cities, on
the other hand, are still responsible for the construction and maintenance of
their streets, although the Stateprovides significant financial assistance.
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Other significant changes have been made that have affected the highway and
road systems in Virginia. These changes indude:
u Congress created the interstate highway system (1956);
C) the formula for allocating construction finds among highway systems was

adjusted by the General Assembly to 50 percent for the primary system and
25 percent each to secondary and urban systems (1977);
D the motor vehicle fuel tax was increased to 11 cents per gallon for automobiles and 13 cents per gallon for truck fuel (1980);
C

the formula for allocating construction funds among highway systems was
adjusted by the General Assembly to 40 percent for the primary system and
30 percent each to secondary and urban systems (1985); and

C

vehicle registration fees, motor vehicle sales and use taxes, motor fuel and
special fuel taxes, and the State sales and use tax were increased (1986).

Virginia's Road and Highway System
As noted earlier, most roads and highways, outside of the cities and Arlington
and Henrico Counties, are constructed and maintained by VDOT and classified as the secondary road system. Construction and maintenance of the
urban highway system (city streets) are the responsibilities of cities, although
the State provides significant levels of funding. In addition, the primary and
interstate highway systems are major portions of Virginia's overall road and
highway system. While discussed briefly in this section, the overall chapter
will specifically address the city and county road systems.
Secondary RoadSystem. These roads are often referred to as county roads. In
the 93 counties in the State's secondary road system, the State has full
responsibility for constructing and maintaining these roads. VDOT is responsible for maintaining more than 45,000 miles of secondary roads. Because they chose not to be included in the State's secondary road system,
Arlington and Henrico Counties' roads are treated like city streets for purposes of State financial assistance for construction and maintenance.
Improvements to the secondary system are scheduled on a county-by-county
basis through a six-year plan. This plan is developed by the resident engineer
and county board of supervisors and is based upon projected revenues for the
six-year period. The plan is then presented at a public hearing. After the plan
is adopted, it becomes the secondary highway improvement plan for that
county.
Urban Highway System. Urban highways are essentially city streets. Like the
secondary road system, the urban system had its beginning in the Byrd Road
Act. The Byrd Road Act did not relieve cities, unlike counties, of responsibility for their streets. However, it did provide for significant State financial
support to cities for the maintenance and construction of city streets. With
the financial aid, though, came increased supervision from VDOT of city
street construction and maintenance activities.
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Primary Highway System. The primary highway system comprises roads in
the State highway system not otherwise designated in statute. In addition, the
primary system is composed of specific primary routes designated as arterial
highways. Arterial highways are generally divided four-lane roads which
complement the interstate highway system and connect major cities and
towns in the State. Planning for the primary highway system is completed in
the VDOT central office and the construction districts.
Interstate Highway System. The interstate highway system is very distinct
from the primary, secondary, and urban systems. This system consists of
Virginia portions of the federal National System of Interstate and Defense
Highways (Interstates 64, 66, 77, 81, 85, and 95). When preparing a six-year
improvement plan for the primary system, VDOT also prepares a separate sixyear plan for the interstate system. While distinct from the State system,
interstate highways are major State arteries and are significant components of
the State's overall transportation system.
State Funding of Virginia's Secondary and Urban Roads
State funding for the county and municipal road systems has been extensive.
Funding appropriated for these programs in FY 1993 and FY 1994 totals
more than $1.4 billion (Table 3).

'State funding for
secondary and
urban roads has
been extensive -

The funding is provided primarily through six transportation programs. The
secondary road construction and maintenance programs require no county
matching funds. Some counties do, however, provide local funding to
supplement the State's funding efforts. The urban construction program
requires a two percent match from city governments, while the urban street
maintenance program has no required match. The county road maintenance
program provides maintenance funding for the Counties of Arlington and
Henrico. These maintenance programs distribute funding to these local
governments based on the classification of the streets and mileage. The
funding must be used for specified purposes.

more than $1.4
billion in FY 1993
and FY 1994."

VDOT also has a revenue sharing program which provides State funding that
localities match on a dollar-for-dollar basis. The funds can be used for
primary or secondary road construction or maintenance. Total State funding
for this program is limited to $10 million by the Code of Virginia.
Funding for the transportation programs is primarily composed of revenue
sources considered to be user charges. These revenue sources include the:

o motor fuels and special fuel tax,
o road tax,

o motor vehicle fuel sales tax,
o motor vehicle sales and use tax, and
o toll charges.
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Table 3

Fu

ingfor Locl Road Proga
PrQgram

Secondary Construction
Urban Construction
Secondary Maintenance
City Street Maintenance
County Road Maintenance
Revenue Sharing
Total:

, FY 1993 and FY 1994
Appropriated

Appropriated

FY 199

FY 1994

$166,451,600
140,433,300
217,406,500
136,115,700
19,791,100
10.000.000

$173,655,200
146,484,600
224,406,500
145,434,300
21,075,500
10.000.000

$690,198,200

$721,056,100

Note: An additional $1.4 billion is appropriated for FY 1993 and FY 1994 for the
maintenance and construction of interstate and primary highways.
Source: FY 1993-1994 Appropriation Act.

There is one major source of revenue used to fund Virginia's transportation

system that is generally considered to be a general fund revenue source - the
sales and use tax. As a result of actions by the 1986 Special Session that
considered the recommendations of the Commission on Transportation in
the Twenty-First Century, an increase of one-half of one percent in the State's
sales and use tax was dedicated to highway construction and other forms of
transportation including ports, airports, and mass transit. The sales and use
tax is projected to generate $240 million for transportation purposes in FY
1993.

Options for Modifying City and County
Transportation Responsibilities
There does not appear to be overwhelming evidence of the need for changing
the current transportation service delivery structure. While local officials cited
the need for more roads, their concerns seemed to point to a lack of funding
rather than inappropriate responsibility for providing the service. Nonetheless, some counties may, in the future, decide that being responsible for some
of their transportation function is more appropriate than is the current
assignment of the entire function to the State. Some counties already provide
additional funding for road construction purposes. Counties could also
assume some of the administrative and operational functions associated with
roads and highways.
Some counties would prefer to have more control over the roads and highways
in their localities. However, the start-up costs associated with the equipment
and personnel needed to carry out the function would be substantial. Local
government feasibility studies addressing the takeover of road and highway
responsibilities from VDOT have confirmed that it is not economically
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feasible for localities to assume this function. In addition, very few local
government officials at the focus group interviews stated they would be willing
to assume full responsibility for road construction and maintenance.
In 1991, the Secretary of Transportation proposed restructuring assignments
of responsibility for funding local road construction. The Secretary's proposal
was for both cities and counties to pay for a portion of local road construction
projects. To ensure that local road building and maintenance needs are met,
local governments could be required to contribute to transportation construction projects in their localities. Such a proposal would also increase equity
between cities and counties in funding construction projects as well as align
funding responsibility more closely to the local nature of the secondary and
urban highway system. In addition, this would also enable the State to make
greater use of available State funding for projects in the primary and interstate
highway systems.
A problem with requiring greater local funding for construction projects,
however, is that local governments, unlike the State, do not have a funding
source earmarked for transportation. In order to provide localities the flexibility to meet the required local construction match as well as provide for other
local transportation needs, a local transportation funding source would need
to be authorized. These options could increase local flexibility and accountability while still maintaining the Commonwealth's high quality system of
roads and highways.
The State Could Allow Localities to Assume
Responsibility for Selected Traffic Operations
While having counties assume full responsibility for constructing and maintaining roads in their jurisdictions may not be feasible, there may be other
operations in the overall transportation function that could be transferred to
localities. An example is traffic operations. This option-would allow localities
that have the staffing and expertise to meet federal and State engineering and
safety standards to determine, among other activities, truck routes, location of
traffic lights, and speed limits. Presently, all of these functions are the
responsibility of VDOT.
It appears that many of these functions could be appropriately placed at the
local level to provide greater accountability and flexibility. For example,
determining truck routes is probably a major issue in some areas of
suburbanizing counties where residential growth has surrounded previously
unpopulated truck routes. Although it is currently a VDOT responsibility,
local government officials may receive complaints from individuals residing in
affected neighborhoods. Assigning responsibility to the local governments
would allow local officials to more directly address their citizens' concerns.
There are potential problems associated with transferring these functions. For
example, transferring responsibilities to localities for truck routings could lead
to inconsistent routes across and between localities. Also, localities may not
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have the necessary technical staffto carry out traffic and engineering studies to
ensure changes meet required federal and State safety standards. VDOT
currently has staffwith the expertise and the equipment to carry out required
studies.
Nonetheless, allowing localities the opportunity to provide these functions
would give local officials flexibility to meet many of the needs in their
localities. When local citizens contact their local governing bodies about
problems related to issues oftraffic operations, local officials would be able to
assess the situation and respond with findings and, if necessary, a plan of
action for correcting the problem.
Recommendation (12). The GeneralAssembly may wish to allow counties the
option ofassuming responsibilktyfr some ofthe traffic operationsfunction. The
General Assembly may also wish to consider establishing standards to use in
determining which functions could be transferred These standards should include: safety, staffcapability, and the effect ofthe changes on inter-jurisdictional
trafficfow.

The State Could Expand the
Transportation Revenue Sharing Program
During focus group interviews, VDOT's revenue sharing program was cited
by local government officials as a popular and successful program. This
program provides up to $10 million in State matching funds to counties for
road and highway construction or maintenance activities. Participants noted
that because of the local match requirement, the State's road and highway
system received two dollars of improvements for every one dollar of State
funding.
The benefits of this program are clear. Localities are allowed substantial
discretion in determining which projects are to be funded, thereby better
meeting local needs. The State benefits because the $10 million in State
funding yields $20 million in transportation improvements.
One option available to enhance the State's ability to meet local transportation priorities is to increase the amount of State funding available for a local
funding match. Another option is to allow cities to participate in the
program. This option was recommended by some of the focus group participants as well as the Secretary of Transportation. More localities would have
access to this program, thus providing more opportunities for transportation
improvements throughout the State.
Recommendation (13). The GeneralAssembly may wish to consider amending
§33.1-75.1 of the Code of Virginia to allow cities to participatein the revenue
sharingprogramandto raise the maximum amount ofStatefunding available.
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The State Could Modify Funding Responsibilities
for City and County Road Construction
As noted earlier, concerns about road construction and maintenance appear to
be focused on the lack of available funding to meet both State and local
transportation priorities. To provide localities more flexibility in meeting
local transportation needs, a two-part option is available. First, local governments could be required to share in funding local construction projects. This
would eliminate the current inequity in road construction funding mechanisms between cities and counties. Second, because localities do not have a
dedicated source of transportation revenue available, a funding source should
be developed to assist them in providing the required local match. In
addition, the dedicated funding could be used to fund any transportationrelated activity that local governments choose, consistent with State standards,
thereby increasing local flexibility.

To better ensure

State funding can

meet both State
and local transportation priorities,

Require Local Governments to Participate in Funding Construction Projects.
Under the current transportation service delivery structure, cities are required
to provide two percent of the cost of constructing city streets. The State, on
the other hand, funds 100 percent of the cost of constructing secondary roads.
Requiring all localities to fund an equal portion of road construction costs
would eliminate this funding distinction between cities and counties, and
thereby eliminate the current inequity between road construction funding

cities and counties mechanisms.
could be required
Some larger counties are already contributing to road construction projects.
to shareqin
the cost of

transportation

construction
projects."

According to data reported by the Auditor of Public Accounts, some counties
are providing local funds for the construction of roads and bridges apparently
to address local needs that the State may have been unable to fund. Given the
outlook for the State's future revenue growth, the ability of the State to meet
all of the future local road construction needs is questionable.
To better ensure State funding can meet both State and local transportation
priorities, cities and counties could be required to share in the cost of
transportation construction projects. Clearly, there are a number of options
available for increasing local funding of transportation construction projects.
For example, in 1991 the Secretary of Transportation proposed that cities and
counties provide 20 percent of the cost of new local construction projects.
This approach has three distinct advantages. First, it allows the State to
prioritize its transportation funding to ensure that the available resources meet
more of the State's pressing transportation needs. Second, it eliminates the
inequity in city and county road construction funding programs. Third, such
an approach recognizes the fact that the secondary and urban highway systems
are more local in nature than the interstate and primary systems.
Provide Local Governments Additional Sources of Transportation Funding.
A number of funding alternatives are available to help ensure localities meet
the proposed local funding requirements for transportation. These include
the local option income tax, local option sales tax on motor fuels, and the State
tax on motor fuels.
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The General Assembly has authorized the local option income tax as a funding
source for transportation-related purposes for ten localities. Had all eligible
localities imposed the tax at the maximum one percent rate, revenues for FY
1991 were estimated to be more than $250 million. To date, none of the
eligible localities have implemented this tax.
Another funding source for this program could be based on a local option sales
tax on motor fuel. This tax would closely resemble a user charge because it is
levied on consumers of motor fuels who are typically users of city streets and
county roads. Revenue from this tax could be returned to the locality in which
it was collected, which is more commonly known as point-of-sale distribution. The revenue from this source could be dedicated for transportationrelated purposes.
This type of funding structure has already been authorized for certain regions
of the State. For example, all motor fuels sold in the Northern Virginia
Transportation District are subject to a two percent sales tax. In addition,
localities in the Potomac-Rappahannock Transportation District may also
impose the tax. In FY 1990, this revenue source raised $17.4 million for
localities in these transportation districts.
There are a number of advantages to a local option sales tax on motor fuels.
First, this type of tax, according to many public opinion surveys, is "the least
unpopular tax because it is viewed as voluntary by the taxpayer and is collected
in small amounts." The tax can also be "exported" to non-residents, based on
transactions that would typically occur in tourist areas or along major interstate highways. Finally, the tax would be a local option tax and subject to the
approval of each locality's governing body.
There are also disadvantages with a point-of-sale distribution method. For
example, unless all localities impose the tax as they currently do for the one
percent local option sales and use tax, consumers may be encouraged to
purchase motor fuels in localities that do not administer the tax. In addition,
Virginia's motor fuel tax is lower than some of the surrounding states. Raising
the tax on motor fuels may negatively affect this advantage. Second, localities
with a large number of service stations or gasoline retailers would likely receive
more funding, although their transportation needs may not be significantly
greater than surrounding localities.
Another option for funding the local share of transportation construction
projects is to increase the State tax rate on motor fuels. This additional levy
would continue to have the characteristics of a user charge. Distribution of
the additional revenue could be based on factors related to local transportation
needs such as locality population or the number of lane miles in a locality.
The funding from this source could be provided to local governments in the
form of a block grant to be used for the local share of construction projects and
other local transportation needs.
One advantage to this distribution methodology is it enables the State to
ensure statewide transportation needs are met. This would ensure that
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localities with few retail fuel outlets would receive sufficient funding to meet
their local share of construction projects. In addition, distributing the revenue
based on specific factors would enable the State to better recognize localities'
unique transportation needs.
One goal of providing additional local transportation funding, regardless of
the source and distribution method used, should be to provide local governments maximum flexibility in meeting local transportation needs. As road
needs are identified, local officials may be able to more rapidly respond
because funding is available. This could avert having to schedule a project in
the six-year plan which may never be initiated due to funding limitations.
In addition to using the funds to meet the local share of transportation
construction costs, localities could also use the additional transportation
funding for transportation improvements to public rail or bus systems, or
street and road maintenance. Localities could be allowed to carry forward
some of the block grant funding from year to year which would enable them
to accumulate sufficient funding to carry out expensive projects like bridge
repair or replacement.
Recommendation (14). The GeneralAssembly may wish to consider requiring
both cities and counties to pay a share in the construction of city streets and
secondary roads. In addition, the GeneralAssembly may also wish to consider
providing localgovernments an additionalfundingsource that could be usedfor
any transportation-relatedpurpose. Options for raisingadditionalfundingfor
local transportationactivities could include a local option sales tax on motorfuels
or an increase in the motorfuel tax which could be allocatedto localities based on
factors determined by the GeneralAssembly.
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Education

Education is a locally provided service with a high level ofState supervision andinding. This
functional area is thelargest expenditure areafor local governments and accounts for the largest
share ofState aid To better meet the needs ofVirginia's students andthe changing workforce, and
consistent with recent legislative actions, continued efforts should be made toward reforming the
educationalsystem. In addition, considerationcould be given, as the State's economy andrevenues
improve, to increasingStatefndingfor both operations-and construction-relatedcossfor education.

Overview
Public education plays a prominent role in the activities of the State and local
governments. Article VIII of the Virginia Constitution is devoted solely to a
discussion of the State's educational system. Further, Virginia's Bill of Rights
(Article I) emphasizes the importance of education by stating:
Free government rests, as does all progress, upon the broadest possible
diffusion of knowledge, and ... the Commonwealth should avail itself
of those talents which nature has sown so liberally among its people by
assuring the opportunity for their fullest development through an
effective system of education.
The Constitution gives the General Assembly ultimate responsibility for seeking to ensure that a quality public education system is maintained. However,
the Constitutionalso calls for a division of funding responsibilities between the
State and localities, thus implying a State/local partnership in the provision of
education in Virginia.
In practice, elementary and secondary education is a locally provided service,
with a high level of State supervision and funding. Education is by far the
single largest expenditure area for local governments. Local school divisions
spent a total of $5.1 billion on education in FY 1991. Education is also the
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largest program of State financial assistance to localities. Of the $5.1 billion
spent by local school divisions, State aid accounted for approximately $2.2
billion. Throughout Virginia's history, the trend has been one of an increasing State role, both in supervision and funding. Despite this trend, education
remains an area where additional State direction and State funding may be
warranted.

Background on Public Education in Virginia
Public education in Virginia has two distinct periods - the pre- and post1971 periods. The pre-1971 period was marked by little State involvement in
the early development of the public education system. However, after the
turn of the century, the State became substantively more involved, both in
terms of the system's operation and funding. The post-1971 period is marked
by the clear delineation of the State's role in the public education system. The
1971 Constitutionrequires that:
The General Assembly shall provide for a system of free public elementary and secondary schools for all children of school age throughout the Commonwealth, and shall seek to ensure that an educational
program of high quality is established and continually maintained.
Reflective of this directive, the State provides educational standards that all
schools must follow, provides substantial financial assistance to local school
systems, and conducts research in matters designed to improve the quality of
education in Virginia.
History of Virginia's Public Education System
Virginia's public education system has always had some State involvement.
This involvement has increased over time, often in response to revisions in the
State's Constitution. From 1869 to 1971, State involvement steadily increased, both in terms of operational oversight and funding. Since 1971, the
State has been an active partner in the local public education system. This
participation is required by statewide standards of quality (SOQ) that require
the State to provide significant levels of funding to ensure that local school
systems meet the prescribed standards.
1869 to 1971. The Underwood Constitution of 1869 contained the first
clear mandate to provide for public education, resulting in the establishment
in 1870 of a statewide system of public schools. From 1870 to the early
1900s, however, State involvement in local schools was minimal. Funding
was primarily provided by local governments, although some financial aid was
provided by the State's Literary Fund.
After revisions to the 1902 Constitutionwere adopted, the State became much
more active in setting standards and minimum requirements. For example,
the State Board of Education developed minimum standards for teachers and
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course offerings. Other requirements included compulsory attendance as well
as structural changes to the local school systems. For example, the State
required that the boundaries of local school districts mirror the boundaries of
counties and cities.
Other efforts were implemented to improve the quality of public education in
Virginia. These efforts included requiring specific staffing levels and supplemental education programs in elementary schools. The goal of improving
Virginia's public schools was further defined based on revisions to the State
Constitution adopted in 1971.
1971 toPresent The revised State Constitution of 1971 strengthened the
State and local governments' commitment to public education. It identifies
the goal ofensuring that an educational program ofhigh quality be established
and maintained. To meet this goal, the educational SOQ were adopted in
1972 by the General Assembly.
The SOQestablish the "foundation" program for public schools. Inessence,
the SOQ are minimum requirements with which local schools must comply.
For example, some of these standards require that school divisions provide:
j career guidance and vocational preparation programs;
:ia free and appropriate education to handicapped students between the ages
of two and 21;
:1 specific numbers of staff for each 1,000 students in average daily member-

ship; and
: alternative education programs for students whose needs are not met in the
traditional education program.
The SOQ are also subject to revisions and additions. For example, the
instructional staff standards have been changed numerous times. Also, new
standards, such as the requirement that students must pass a literacy test in
order to be promoted to the ninth grade, have recently been implemented.

In addition to changes to the SOQ, other actions by the General Assembly
have served to expand the educational programs offered in the State. For
example, the first Governor's School for Gifted and Talented Students was
held during the summer of 1973. "Magnet schools," emphasizing instruction
in mathematics, science, fine arts, and the technical trades, were created in
1985. And, a family life education program had been instituted in all school

divisions by the 1989-90 school year.

State Funding for Virginia's Public School System
When local school systems were first formed, funding for the schools was
primarily provided by local governments. The State did provide some financial aid for public schools through the Literary Fund. The practice of
providing State aid to poorer localities to reduce the inequality of educational
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opportunities among the various school divisions began in the early 1930s.
Specifically, $500,000 was appropriated in FY 1931 for grant subsidies to the
countu
system

State funding for
localschool

Today, State funding for local school systems is the largest single prograi,
funded by the State. In FY 1991, the State provided approximately $2.2
billion to local governments for the provision of public education. Most of
I
this State fin
requirements
T

systems is the
As identified in the 1992 JLARC report, IntergovernmentalMandates an
FinancialAid to Local Governments, State finding for local school system
increased by about 208 percent between FY 1978 and FY 1991. For the sam
time period, local education expenditures increased more than 270 percent
In contrast, federal finding increased by only 75 percent - less thain th
inflation rate for government goods and services during that period
The State's share ofeducation expenditures has fluctuated since FY 1978
(Figure 29). Though the State's proportional share was increasing during
Figure 29
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much of the 1980s, the last few years have witnessed a decline. This decline
coincides with the State's economic slowdown and subsequent State budget
shortfall. It should be noted, however, that for the 1992-1994 biennium, the
General Assembly appropriated additional aid for local schools. In particular,
$77.1 million was appropriated to help address the educational disparities
between school systems.
SOQ funding has been extensively studied. Recent JLARC studies have
assessed the costs associated with the SOQand ways to increase pupil and tax
equity. As a result of the JLARC study of SOQcosts, a new methodology was
implemented. It used quantified standards where available, and prevailing
costs across school divisions where quantified standards were not available.
The General Assembly provided more than $490 million in additional funding to implement this methodology.
Recommendations from the second JLARC study were directed at increasing
pupil and tax equity. To increase pupil equity, the General Assembly adopted
a number of JLARC recommendations addressing: the need to vary the
number of instructional personnel, the cost of competing for many Northern
Virginia school divisions, and the revision of the pupil transportation funding
formula. To increase tax equity, the General Assembly equalized the funding
of special education, vocational education, remedial education, transportation, and fringe benefit programs. This resulted in an additional 25 percent of
State funding for elementary and secondary education allocated on the basis of
each locality's ability to pay.

Recent Studies Point to Need for Changes in the Educational System
As discussed in Part One of this report, Virginia and the nation are undergoing substantial social and economic changes. The workforce is changing,
requiring different skills for "workforce readiness." Also, as the baby-boomers
age, the smaller size of the post-baby-boom generation is expected to create
shortages in the workforce.
According to the Department of Education and various study groups, the
current educational structure in Virginia is not equipped to address these
problems. First, the current system still prepares students for the manufacturing and non-technologically advanced workplace that existed decades ago.
Second, the system does not adequately address the varying needs of a diverse
student body. As a result, students drop out of school and/or become
underutilized upon entering the workforce. The Board of Education stated in
its recently adopted statement, "Virginia's Vision for a World Class Education":

Although the world economy has changed dramatically since World
War II, the ways we organize our schools and shape the curriculum
have hardly changed at all. America's education system ... too often
graduates students who are not equipped to utilize computers and

Page 89

Part Three < ReaUgnment of Service and Funding Responsibilies << Education

other technology, to discover or solve complex problems, to express
ideas dearly, or to work cooperatively with others. Worse still, far too
many of our young people see little or no relationship between their
education, or even a high school diploma, and life beyond high
school. So they slide by, doing the minimum, or drop out before they
graduate.
As indicated by this statement, the Commonwealth has recognized the need
to reform the educational system to address current and anticipated problems.
The Department of Education has been restructured, and the General Assembly has provided financial support for new educational initiatives. Continued,
long-term efforts, combined with periodic progress evaluations, are considered necessary to successfully complete educational reform in Virginia. In
addition, the provision ofgreater levels of State financial aid for education will
need to be considered.

Current Educational System Is Not Fully Meeting
the Needs of a Diverse Student Population
Virginia has long been concerned about the quality of the public schools in the
State. Concerns raised about the school system include the student dropout
rate, some students' lack of adequate preparation for post-secondary schooling, and the discrepancies in student achievement rates between different
school systems. In the past seven years alone, there have been at least five
major executive and legislative studies on improving the delivery and funding
of educational services.
A substantial body of evidence points to the relationship between a child's
background (for example, the incidence of poverty), and the child's educational achievements. This relationship can be seen in the different achievement rates ofvarious school systems throughout Virginia. As identified in the
1991 report of the Commission on Educational Opportunities for All Virginians, there are:
strong relationships at the divisional level between family poverty and
many student outcomes, including all student achievement test scores,
the percent of students retained in grade, and average daily absenteeism. In general, divisions with high percentages of students from poor
families tend to report lower test scores, higher percentages of students
retained in grade, higher rates of absenteeism and dropout, and fewer
graduates continuing their education.
The differences between the highest and lowest performing division on each
indicator are summarized in Table 4. This study also cited evidence suggesting that traditional practices, such as tracking or separating out lower-achieving students, appear to actually retard academic progress and lower the selfesteem of low- and middle-ability students. According to national and
statewide studies, reforms to the educational structure are needed to alleviate
these discrepancies.
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Table 4

Summary of Statewide Student Performance and Outcome Measures, FY 1990
Highest
Performing
Divisio

Lowest
Performing
Division

Range of
Difference

Average

Percentile on National Tests
First Grade Test
Verbal
Quantitative
Nonverbal

87
80
89

24
22
40

63
58
49

58
55
72

Fourth Grade Test
Eighth Grade Test
Eleventh Grade Test

79
78
79

33
32
26

46
46
53

60
58
59

Students Passing All Three
Literacy Passport Tests

85.9%

28.9%

57.0%

65.1%

Graduates Continuing Education*

88.9%

36.4%

52.5%

70.3%

Students Retained*

0.8%

20.0%

19.2%

6.1%

Students Dropping Out*

0.0%

13.1%

13.1%

4.8%

Average Daily Absenteeism*
Elementary
Secondary
Total

0.9%
3.4
4.2

7.8%
13.8
9.5

6.9%
10.4
5.3

4.8%
8.3
6.1

Indicator

*FY

Soua JLARC shff adphion of ae fmm Govemo's Comission on
s report 1991.
nityfor AI Vwigi
Ed icaion Oppr

1989 dta.

However, problems with the educational structure stem not only from its
inability to address the needs of disadvantaged students, but also from the
changing workforce. Students need different skills to compete in today's
increasingly global economy. The Governor's Advisory Committee, Workforce
Virginia 2000, reported on the importance of education in future job growth,
noting:

The new jobs which will be created in the coming decade will require
much higher levels of skill than the average job of today - 13.5 years
of education [in 2000] compared to the current 12.8 years. A
majority will require education beyond the high school level with solid
preparation in communication, science, and mathematics. Changes
will be especially prevalent in the service sector of the economy which
typically has served as a refuge for those with lower levels of skills.
The increasing need for highly skilled and educated workers is reflected in
national employment projections for various types ofoccupations. According
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to the Virginia Employment Commission, the occupational categories with
the fewest projected openings through the year 2000 are in production and
crafts; laborers; and agriculture, forestry, and fishing. These categories also
have the highest percentage of workers who have had less than one year of
college. In contrast, the categories with the greatest expected growth in job
openings - technicians and professionals - also have the largest percentage
of workers with at least one year of college.
For Virginia to be able to attract high growth industries and employers, it
must ensure that a qualified workforce is available. Hence, the future growth
of Virginia's economy, to some extent, may depend on the ability of the
State's educational system to graduate well-educated and skilled students.

DOE Has Reorganized, with the Aim of Attaining a Better Focus
on the Needs of Students and Local School Systems
The Department of Education (DOE) is charged with conducting administrative, technical assistance, and supervisory activities to support the State's
public education system. In 1990, DOE began a reorganization effort aimed
at refocusing its priorities to better meet the needs of school divisions and
ultimately the Commonwealth's students. A restructuring of DOE was
viewed as a necessary step in improving the public education system in

Virginia.
As part of this reorganization, DOE developed a new mission statement, as
follows:
All persons who are responsible for education must ensure that all
children receive the learning experiences necessary for growth and
adaptation in a changing world. To that end, the mission of the
Department of Education in conjunction with the Board of Education, is to improve the delivery of essential education services and to

increase student learning and achievement.
The new mission statement focuses specifically on the student and DOE's role
in aiding "student learning and achievement." In contrast, the former mission
statement focused on broader concepts of "leadership" and "supervision" of
the educational "system." Further, it emphasized the legal and regulatory
environment in which DOE operated.
A goal of the reorganization was to structure the department to better reflect
and meet its new mission. Specifically, DOE increased staffing for research
and technical assistance and decreased staffing for its regulatory function.
JLARC conducted a study of the DOE reorganization as it was taking place.
Although problems were identified with its implementation and a lack of
specifics for achieving its objectives, many of the goals of the reorganization,
such as reducing bureaucratic layers and increasing the provision of services to
school systems, were cited as positive steps toward improving education in
Virginia.
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In its refocused role, the department has developed a long-term (ten-year)
plan for reforming Virginia's education system. The plan calls for development of a "Common Core of Learning," which establishes the skills that all
students should be able to demonstrate by the age of 16. In conjunction with
the Common Core of Learning (CCL), a system for assessing student attainment of the CCL is being developed. (These activities are in the draft stage.)
Pilot programs are also an integral component of the education reform plan.
These pilot programs are aimed at identifying alternative teaching methods
for achieving the CCL, particularly for at-risk or disadvantaged students.
Through the appropriation of funds and statutory changes, the General
Assembly has demonstrated support for these reform activities.
General Assembly Has Recognized the Need for Educational Reform
The General Assembly has taken several recent actions to address problems
with the State's educational structure. Through these actions, the Legislature
has demonstrated its commitment toward reforming Virginia's system of
public education.
For example, during the 1992 Session the Legislature revised the SOQ to
reflect the "World Class Education" initiatives of the Board and Department
of Education. Also, the Southwest Virginia Public Education Consortium
was created to promote regional educational initiatives and the sharing of
resources among the region's school divisions and institutions of higher
education. The Blue Ridge Regional Education and Training Council was
established to promote partnerships between the public and private sectors to
enhance public education in that region. Further, study committees were
formed or continued, examining State policy initiatives to reduce the student
drop out rate, the graduation rates of students in public housing projects, and
the Governor's plan to reduce the educational disparities between school systems
across the State. Finally, school choice programs have also been considered.
Funding for education initiatives was also provided by the Legislature for the
1992-1994 biennium. For example, the General Assembly appropriated
$750,000 for FY 1994 for the establishment of three pilot programs to
implement the Virginia Guaranteed Assistance Program (VGAP). The VGAP
was created to aid in decreasing the drop out rate of students in sixth through
twelfth grades, increasing the graduation rates of financially needy students,
and providing financial assistance to those students for the costs ofattending a
higher education institution in Virginia. This initiative originated with the
Governor's Workforce 2000 Advisory Committee.
In addition, the Legislature provided $1.5 million in grant funding for early
childhood demonstration projects. These two-year demonstration projects
are part of the first phase of DOE's plan to restructure Virginia's educational
system. As identified in DOE's grant application package, the demonstration
project initiative will serve to "develop prototypes of exemplary educational
environments for children ages four through eight that can be successfully
adapted in schools with similar characteristics throughout the Common-
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wealth." Different project features will include, for example, alternative performance-based student assessments, parental involvement, integrated curricula, non-graded instructional programs with multi-age groups, family literacy programs, and an extended school year. Twelve demonstration sites
have been chosen across the State. The selection process gave priority to
localities with a high proportion of at-risk students.
Given the studies which have shown that the educational system is not
working for all students, the General Assembly may wish to continue examining and funding alternative programs and structures for educational services.
Through ongoing evaluation of pilot programs and other educational initiatives, the General Assembly can prioritize funding to programs which have
proven successfuland reduce funding for programs with little or no impact.

The General Assembly Could Provide Additional Funding
for Basic Educational Costs
Despite the State grants for educational initiatives, the issue of the adequacy of
the State's contribution to public education continues to arise. The State is
currently required to pay for 55 percent of SOQ costs minus the one percent
State sales tax distributed to localities. In total, the State share amounts to
approximately 70 percent of required SOQ costs. Of the actual amount spent
by local school divisions in FY 1991, however, 44 percent of local school
funding came from the State and six percent from the federal government.
The remaining 50 percent was paid for through real estate property taxes and
other local revenue sources. This means that localities are funding education
programs above the minimum requirements in the SOQ.
In fact, the Superintendent of Public Instruction reported to the Senate
Finance Committee in June 1992 that many localities provide local funds
considerably above that required to fund the SOQ in FY 1992. As shown in
Figure 30, localities vary in the extent to which they fund schools above the
Figure 30

Number of School Divisions Budgeting Funds
Over the Required Local Expenditure, FY 1992
Anourt Over

Nwer of School Divisions

More than 150% Over
101% to 150% Over

s

51% to 100% Over
1% to 50% Over
Source: Department of Education presentation to Senate Finance Committee, June 1992.
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required local share. The range of local appropriations over the minimum
required was from one percent in Bland County to 269 percent in
Charlottesville.
The Commission on Educational Opportunities for All Virginians also addressed this issue. The Commission reported:
The widespread practice of exceeding the requirements of the SOQ
suggests that the divisions view the current standards as too minimal
to provide a quality foundation education. The extent to which the
standards are exceeded reflects local aspiration and divisional wealth,
and contributes to disparity.
The Commission also cited examples of the variances between staffing standards and practice. For example, the standard for first grade is 24 students per
teacher; the practice is 21.4 students per teacher.
To better reflect the actual costs of providing a basic education program in
Virginia, the State could increase the SOQ to more closely match current
practice. This would have the effect of increasing the recognized cost of the
SOQ. If this approach were taken, the General Assembly, Board of Education, and local school divisions would need to work together to identify more
realistic SOQ upon which to base the cost of education.
Alternatively (or in addition), the General Assembly could phase in an increasing State proportional share of the SOQ. As of FY 1993, the State is
responsible for 55 percent of the SOQcosts minus the one percent State sales
tax distributed to localities. Ithe State had paid for 60 percent of SOQ costs
in FY 1993 (rather than the 55 percent), an additional $163 million in State
funding would have been required.
The current heavy reliance on local funding for education has important
implications. The primary sources of local funding are the real estate and
personal property taxes. As the population ages and the number of people
who no longer have children in school increases, the tension between the
needs of the elderly and young is elevated. Local retired citizens may be less
willing to allow property tax rates to rise to meet the increasing costs of the
school system. Reliance on a more progressive tax, such as the State income
tax, could help alleviate this conflict.
Or, the State could raise its sales tax rate. One percent of the State sales tax
generated over $477 million in revenues for FY 1992. This would have more
than covered the five percent increase in the State share ofSOQ costs.
Recommendation (15). To better reflect the actual costs ofproviding a basic
educational program and to overcome differences in the ability of some school
districts topayfor a quality system, the GeneralAssembly may wish to move toward
increasing standards to reflectprevailingpractice, andincreasing the Statefinding
of Virginia's educational system when revenues become available.
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State Involvement in Local School Construction
The extent of State involvement in local school construction has varied during
the history of the public school system. The State was active in school
construction during the early 1900s. However, in the 1930s responsibility for
two major infrastructure activities was changed. Specifically, with passage of
the Byrd Road Act the State took over responsibility for county road construction with the understanding that localities would be primarily responsible for
school construction. Federal funding, however, was available for local school
construction. In fact, in 1938 the federal government funded 45 percent of
local construction costs. The federal government still provides some funds for
capital costs; however, the level of funding amounts to less than one percent of
local costs.
Though not playing a predominant role, at various points during the 1940s
and 1950s the State did provide localities with grants for school construction.
For example, the State provided unrestricted appropriations of $45 million in
1950 and $30 million in 1952 to help local school divisions meet school
building needs. Beginning in the 1960s, the State moved toward almost
exclusively providing loans - through the Literary Fund and the newly
formed Virginia Public School Authority (VPSA). Today, State aid for school
construction continues to be provided in the form of loans through the
Literary Fund and the VPSA. By all accounts, the loans provided through
these means meet only a small portion of the school infrastructure needs in
localities.

School Construction Is a Local Responsibility
In accordance with 522.1-79 of the Code of Virginia, local school boards are
required to "provide for the erecting, furnishing, and equipping of necessary
school buildings and appurtenances and the maintenance thereof." This has
become a very costly responsibility for local governments. Localities with
rapidly growing school age populations are faced with huge demands for new
classroom space. At the same time, smaller, more rural localities may face the
expense of replacing and repairing aging school buildings. In FY 1991, local
school boards reported spending over $758 million on facilities and debt
service associated with school construction.
LocalitiesMustFollow State ConstructionMandates. In providing for school
buildings, localities must follow DOE construction regulations and Code of
Virginia provisions. These requirements include, for example, that classrooms must be of a certain square footage.
State mandates on school operations also impact school construction. For
example, many of the school buildings currently in use were designed many
years before there were extensive requirements in the special education area.
In some cases, costly capital adjustments may have been required to meet the
requirements. For example, school divisions are required to maintain specific
ratios of certified instructional staff to students. Fiscal Year 1992 staffing
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requirements for elementary students identified as educable mentally retard,
(EMR) is one teacher for each ten students. In contrast, for kindergart
classes the average division-wide student-to-teacher ratio is 25 to one. Mc
than double the classroom space would be required for 25 EMR students
for 25 kindergarten students. Further, SOQ class size requirements direc
contribute to greater capital outlay needs to the extent that the standa
provide for fewer students per class than the localities might choose on the
own.
To address certain concerns raised by locala
<
ine c
to school construction was eliminated during the 1991 General Assembly
Session. Specifically, prior to 1991 localities were required to obtain approval
from the DOE for all building plans. Now, localities must simply get the
approval of the division superintendent and submit the plans to the DOE.
No DOE approval is required.
Local Concerns PrimarilyFocus on Funding. Despite the removal of the
requirement that building plans be approved by the DOE, local officials still
voiced concerns about the area of school construction. In particular, many
localities reported that the level of State financial assistance to help with
capital costs is inadequate.
Many of the rapidly-growing localities in the urban corridor are concerned
about keeping up with the demand for new schools. Spotsylvania County is
having to build an average of one new school every other year. Fairfax County
has been building schools at a rate of three per year since 1986. As a result,
these two counties' per-pupil expenditures for school facility construction and
debt service are significantly greater than the statewide average. Many ofthese
rapidly-growing localities are rated as having an above-average ability to pay.
However, for any locality the costs associated with this level of school construction would be considered substantial. Because of the apparent lack of
available funding for school construction, many localities are also relying on
temporary facilities to supplement existing school buildings. As noted by one
rapidly-growing locality:
[Our county] must build additional schools. We have seen [our]
student population grow from 4,500 to over 6,000 pupils in seven
years. High growth counties receive no aid, other than small literary
loans .... This situation means we have over 37 classrooms in trailers
this year.
The problems faced by rural localities are ofa different nature. These localities
are dealing with the need to repair and replace old facilities. As one division
superintendent reported on a DOE school facilities survey:
In divisions of little or no growth, the question is not that of
overcrowdedness, but questions of age and obsolescence -- no air
conditioning or energy conservation measures, inadequate plumbing
and electrical wiring, old heating plants, insufficient electrical capacity
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and poor facility design for modern curriculum, and the constant
expense of meeting fire safety and handicapped codes.
During the local focus group meetings, several local officials mentioned that a
number of the school buildings in their localities were built several decades
ago. Many of these buildings are now requiring costly major repairs. Others
need replacing.
Funding for capital
outlay and debt
services increased
more than 200
percent between
FY 1985 and FY
1991, compared to
a growth rate of
only 82 percent for
total education
disbursements."

School ConstructionCostsAre Rising Rapidly. By any measure, local expenditures for school facilities are substantial. Further, the proportion of local
school board budgets that is spent on capital outlay and debt service has risen
during the past several years. In FY 1985, total statewide expenditures for
capital outlays and debt service were 7.7 percent, or $249.6 million, of total
education disbursements. In FY 1991, almost 12.9 percent, or $758.2
million, of total disbursements were for school facility-related activities. (Expenditures for school facility-related activities for each locality are provided in
Appendix F.) This amounts to more than a 200 percent increase in funding
for capital outlay and debt service (Figure 31). In comparison, the growth rate
for total education disbursements for this period was only 82 percent.
As previously discussed in Part One of the report, school enrollment has been
rising since 1985 and is expected to continue rising into the next decade. This
enrollment increase is likely a major factor in the rapid increase in capital
outlay expenditures. Simply put, localities have had to build more schools to
hold the increasing student population. Given the projected trend, relief from
increasing capital costs does not appear to be in sight for local governments.
Figure 31
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and Facing Up, 1985-89, Department of Education
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State Involvement in School Construction Funding Is LimitedAs previously noted, State assistance for school construction is provided
through the Literary Fund and Virginia Public School Authority. Recent
actions by the General Assembly to close the budget shortfal, however, have
resulted in a very small amount of funds - $8 million - being available for
Literary Fund loans during FY 1993 and no loans available in FY 1994. This
results in little available State school construction fund¶
localities are facing increasing demands for school facilitic
State Assistance Is Iovided through the Literary Fund andi irgina Publ
SchoolAuthority. The Literary Fund represented the first provision for State
funds in Virginia to finance a statewide program of free schools. It was
established in 1810 through the allocation of all escheats, penalties, and
forfeitures, and "all rights accruing to the state as derelict." Beginning in
1906, local school boards were authorized to borrow money from the Literary
Fund for the purpose of building schools. This remains its primary purpose
today.
State law regarding the extent of support for capital projects available from the

Literary Fund has been adjusted over time. For example, until 1916 the law
restricted borrowing to one-half the cost of the building, up to a maximum of
$10,000. Current law permits localities to borrow up to $5 million per
project from the Literary Fund, at interest rates of between two and six
percent. Board of Education policy, however, has limited borrowing to a
maximum of $2.5 million per project. In 1990, incentives for regional
construction efforts were incorporated into the loan terms. An additional $1
million is available if the project will result in the closing of two or more
school buildings. If the project results from the consolidation of two or more
school divisions, an additional $2 million is provided.
Currently, school divisions having a composite index of .6 and above or an
outstanding indebtedness to the Literary Fund of $20 million or more are
placed on a "Priority 2" waiting list and essentially do not receive loans
because school divisions designated as "Priority " use all available funding.
Priority 1 localities are those with a composite index of less than .6 and an
outstanding Literary Fund indebtedness of less than $20 million. Between FY
1985 and FY 1992, the Literary Fund distributed from $10.9 million to $47.1
million annually (Table 5).
To broaden the financing capability of the Literary Fund, the General Assembly created the Virginia Public School Authority in 1962. The VPSA is
authorized and empowered to issue its own bonds publicly and use the
proceeds to buy public school obligations issued by Virginia localities. Security for the Authority's obligations is provided both from the Literary Fund
and by payments received from localities.
The VPSA offers a locality financing at the market rate available to it as an
authority with a large scale of operation and a high bond rating. Thus, VPSA
financing is primarily a benefit for localities that do not have good bond
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Table 5

Literary Funds Disbursed to Localities, FY 1985 to FY 1992
Fiscal Year

Funds Disbursed
to Localites

1985
1986
1987
1988
1989
1990
1991
1992

$24,533,788
30,921,835
40,768,409
44,444,562
39,816,675
47,121,118
31,042,278
10,879,784
Source: Department of Education.

ratings or easy access to the financial markets, and therefore cannot secure as
attractive a financing arrangement on their own.
Concerns Raised Over Transfers Outof the Literary Fund According to the
State Constitution, Literary Fund principal in excess of $80 million may be
used for school funding purposes other than capital needs, with the teacher
retirement fund listed as one example. The Fund's principal ($388.1 million
as of September 1992) has exceeded $80 million for many years. In turn,
transferring revenue from the Literary Fund for teacher retirement payments
has been standard practice since at least 1973. Using Literary Fund revenues
in this way has the effect of freeing up general fund revenue which would
otherwise be needed for teacher Virginia Retirement System payments. Transfers from the Fund for teacher retirement have increased fairly steadily over
time, as the Literary Fund revenues have increased (Table 6).
The Board of Education maintains a policy of funding Literary Fund projects
within one year of their placement on the Literary Fund first priority waiting
list. This policy has been endorsed by the General Assembly in the past.
Through the use of current Literary Fund revenues and interest rate subsidy
programs, the one-year waiting period has largely been maintained.
However, due to the economic downturn and subsequent State budget shortfall, the General Assembly has relied extensively on transfers out of the
Literary Fund. In fact, the transfers out of the Fund for FY 1993 and FY 1994
put most project funding on hold during FY 1993 and all project funding on
hold during FY 1994. Currently, the first priority waiting list totals more
than $101 million for 65 projects. The result is that these localities will have
to wait at least three years before receiving any Literary Fund loans. This
provides a hardship for localities which must still meet the education standards of the Board of Education and the Cod of Virginia.
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Table 6

Transfers of Uterary Fund Revenue for Teacher Retirement,
FY 1980 to FY 1994 ($ In Millions)
Fiscal
A=

Incoming
Literary Fund
Revenues

Revenues
Transferred
Out of Fund

Amounts
Available
For Loans

1980
1981
1982
1983
1984
1985
1986
1987
1988
1989
1990
1991
1992
1993
1994

$33.2
34.1
41.3
45.7
48.4
51.1
58.8
64.4
67.8
80.1
87.4
102.1
102.8
102.6*
107.4*

$1.5
3.3
8.4
31.7
44.4
10.0
22.0
15.0
32.1
10.0
60.0
36.8
100.1
86.9
104.9

$31.7
30.8
32.9
14.0
4.0
41.1
36.8
49.4
35.7
62.5
21.4
54.8
0.02
8.3
(0.5)

*Revenues projected by th Department of Treasury and included as transfers in the Appropriation Act.
Source: Department of Education.

The General Assembly May Wish to Increase Aid
for School Construction
Based on the Code of Virginia, responsibility for construction and mainte-

nance of local schools clearly rests with localities. However, actions of the
General Assembly and Board of Education impact local school facilities
expenditures through the imposition of operations- and construction-related
mandates. Further, school construction impacts the State's constitutionally
required duty to provide for a "quality education."
According to the Board ofEducation, the estimated five-year need for maintenance and capital improvements by local school divisions exceeds $3.8 billion.
Recent State-level actions have served to limit localities' ability to obtain
funding for these school construction projects. First, there is little funding
remaining in the Literary Fund for loans to localities. Second, since VPSA
bonds are secured with Literary Fund payments from localities, the absence of
new loans from the Fund limits the capacity of the VPSA to issue bonds for
local school construction. Thus, it may make it more difficult for localities to
obtain financing to build new facilities. For counties, eliminating the Literary
Fund as a funding option means the locality must pass a voter referendum to
issue bonds for the construction.
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The lack of a borrowing source becomes critical when the increasing school
age population is considered. According to a DOE school facilities survey,
over 2,300 new classrooms are needed immediately, and an additional 2,000
new classrooms are needed over the next five years.
To help localities meet their substantial school infrastructure needs, the State
may wish to provide additional financial assistance. The Governor's Commission on Educational Opportunities for All Virginians concluded:
Capital costs may be an impediment to providing quality school
facilities and programs in both wealthy and poor divisions. The
Commission believes that adequate facilities are essential to educational opportunity and that the Commonwealth should expand its
role in funding capital costs. . . . One potential funding source,
among others, which could be identified for this purpose is a percentage of State lottery proceeds.
Because adequate school facilities appear to be important in the educational
opportunity and academic success of students in the public education system,
additional State involvement in the construction or renovation of schools may
be warranted.
Other states in the southeast have begun to increase state financial assistance
for local school construction costs in recent years. Many states in the
southeast, like Virginia, historically have provided little financial aid to localities to assist them in meeting school construction needs. States such as
Kentucky, West Virginia, South Carolina, North Carolina, and Texas, however, have moved toward an increased state role in school construction, in part
to assist poorer localities in meeting their school facility needs (Appendix G).
For example, in 1987 North Carolina created the Critical School Facility
Needs Fund to provide construction grants to localities with the least ability to
pay for needed capital projects (Exhibit 4).
There are two options readily available to increase the State's involvement in
the provision ofVirginia's education infrastructure. First, the State could
reduce reliance on using revenue from the Literary Fund for other public
school purposes such as funding teachers' retirement benefits. Although the
majority of Literary Fund revenues for the 1992-1994 biennium are obligated
for teacher retirement benefits, the State could make it a priority to lessen its
reliance on these revenues for non-school construction purposes after the
1992-1994 biennium. Because Literary Fund revenues for the FY 1988
through FY 1992 period averaged more than $88 million annually, reducing
transfers for non-construction purposes should quickly make available a
substantial amount of revenue to local school divisions.
Another option available to the State in assisting local governments with
school construction or renovation is the use of State aid for school construction grants. Such a school construction funding methodology was used twice
in the 1950s. State grants for school construction or renovation purposes
could be provided to localities based on some measure of school facility need,
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-Exhibit 4

North Carolina's Efforts To Increase
State Aid For Local School Construction
In 1987, the North Carolina General Assembly enacted the Public
School Facilities Finance Act as part of the state's effort to increase
financial assistance to localities for school construction needs. This
Act was intended to provide approximately $3.2 billion for local
school construction over a ten-year period. Funding for this effort
came from several sources, including: an increase in the corporate
income tax from six to seven percent, accelerating the return of
personal and corporate income taxes from a quarterly to a monthly
basis, and earmarking a portion of the sales tax for school construction.
The funds derived through this Act are distributed using two primary
methods. First, the Critical School Facilities Needs Fund was
created to provide grants to the state's poorest localities. One-time
grants are awarded to localities with the greatest critical school
facility needs in relation to their ability to pay for those school needs.
Specific eligibility criteria are identified in the General Statutes of
North Carolina. Funds are awarded on a per-project basis, with
localities receiving not less than $2 million nor more than $10
million.
As of November 1992, approximately $150 million has been awarded
to 40 of the state's 129 school systems. According to staff of the
state's Department of Public Instruction, the Department's goal is to
serve the 50 localities with the least ability to pay. Staff stated that
this program has been "highly successful," noting, for example, that
one grant enabled the poorest school system in the state to consolidate its high schools, leading to increased program offerings and
more cost-effective school operations. The school system was
previously unable to consolidate due to funding constraints. Staff
also reported that due to the Fund's success, the Fund was not
affected by budget reductions necessitated by the recent recession.
The second major funding mechanism is the Public School Building
Capital Fund. All localities are eligible for grants through this Fund.
Grants are allocated to localities based on average daily membership, and are awarded by project using the ratio of three dollars of
State funds for every one dollar of local funds. According to staff of
the Department of Public Instruction, "the award is automatic and
requires only that plans for school construction involving its use be
approved by the state prior to release of the funds." Since its
creation a total of $230.7 million has been distributed to localities
through this Fund.

ability to pay, and efforts toward more cost-effective school consolidations.
Grant amounts could, for example, vary based on the size of the school or the
number of students to be served. If such an option is used, the State would
need to develop criteria for evaluating requests to ensure renovation and
construction is appropriate and theproposed facility is cost-effective.
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Providing grants for school construction or renovation would also benefit
localities desiring to borrow money from the Literary Fund. In particular, this
would benefit the rapidly growing localities that would otherwise be placed on
the "Priority 2" waiting list. Because some localities on the "Priority 1"
waiting list would be eligible for State grants, Literary Fund money that would
otherwise be loaned to these "Priority 1" localities would be available for those
localities now typically classified as "Priority 2." While these localities would
still be required to repay the loans, they would benefit from attractive interest
rates and the fact that the loan and subsequent debt would not be subject to a
local voter referendum.
School facility needs statewide will only escalate as the number of children in
the State's elementary and secondary education system continues to increase.
While recent transfers of Literary Fund money for teacher retirement benefits
enabled the State to mitigate further cuts in education aid, the need for
additional local school facilities must be addressed. Therefore, when State
resources become available, a high priority could be placed on reducing
reliance on the Literary Fund for non-school construction purposes and
providing grants to localities for school construction, especially as an incentive
to achieving more cost-effective school operations through school consolidation.
Recommendation (16). "ben the State's revenuesituation improves, the General Assembly may wish to considerproviding additionalfinancial assistance to
localities tofindschool infrastructureneeds. Additional moneyfor loans could be
provided through the Literary Fund Alternative methods ofprovidingfinancial
assistance, such asgrants to poorer localities basedfor example, on local ability to
pay and the needfor consolidation ofsmall schools, could also be considered
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Health and
Human Services
The provision of health and human services is the responsibility of both the State and local
governments. To better meet the needs ofclients, localgovernment offcials should consider service
integration options such as co-location, case management, consolidating certain administrative
functions, and consolidation of human services agencies. In the area of social services, local
operation ofsocial services offices does not appear consistent with the limited level ofdiscretion
afforded to local governments. As such, consideration shouldbe given to having the State
Departmentof Social Services assume responsibilityfor the administrationoflocal social services
offces. In addition, currenthealth servicesfnding is inequitableandshould be changed over time
to a needs-based distributionformula.

Overview
JLARC staff examined service delivery and funding responsibilities in the area
of health and human services. For purposes of this review, this area encompasses health services; social services; services for persons with physical and

sensory disabilities; services for the aging; and mental health, mental retardation, and substance abuse services.
During the local focus group meetings, the area of health and human services
received a significant amount of attention from local government officials.
Concerns ranged from locality-specific to system-wide issues. However, the

most frequently discussed concerns include (1) the perceived lack of flexibility
provided to local governments to structure their health and human services

agencies, (2) the lack of clear distinctions of social services responsibilities
between the State and local governments, and (3) the inequity of funding for
health services. This section will focus primarily on these three issues.
Local government officials repeatedly commented on the inflexibility offederal and State policies and procedures in the area of health and human
services. In order to meet the unique service needs of their individual
localities, local officials stated that they need to be able to restructure their
local systems. They emphasized that the diversity of Virginia's localities
should preclude one mandated structure. However, the local assertion that
the State does not provide flexibility to restructure local human services
agencies was not substantiated.
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Within the area of social services, the current system does not clearly define
State and local responsibilities. In particular, service delivery could be improved by having one level of government maintain responsibility for these
services. Given the high level of State and federal control and funding of social
services, it may in fact be more appropriate for the State to assume administration of local social services offices. This approach would also provide more
structural consistency with the health services area.
Analysis indicates that the current funding allocation method for local health
departments is inequitable. Since fund allocation by the Department of
Health (DOH) is not based on a systematic assessment of community health
needs but rather on historical budgets, funding does not always address local
need for services. As such, the State may be better served by a needs-based
allocation model which would help ensure that funding for health services is
distributed on a more equitable basis.

Restructuring Local Health and Human Services
In Virginia, the provision of health and human services is the responsibility of
both the State and local governments. The system includes varying service
delivery structures and funding responsibilities which have developed incrementally in response to particular policy problems. This approach has
resulted in a fragmented service delivery system. Local government officials
stated that this fragmentation and the lack of flexibility to integrate services
limit their ability to address the multiple service needs of their clients.
"Integration of services" refers to efforts to coordinate different services provided to one client. The key goal of integrating human services is to provide a
more comprehensive approach to serving clients with multiple needs. This
includes more coordinated assessment and treatment of a client's total needs
without duplication of effort by several agencies. The obstacles created by a
fragmented system can be reduced by coordinating service providers through
methods of integration.
The Health and Human Services Structure Is Fragmented
The structure of the health and human services delivery system has evolved
incrementally over the last several decades. Programs and services were
implemented in response to recognized problems and issues. In addition,
some of the federally funded programs were at one time required to be
administered by separate state agencies. As a result, there are a number of
State agencies supervising and administering health and human services. This
division of services and providers has also been passed down to the local level.
While there has been some effort to reduce the number of separate State and
local agencies under the Health and Human Resources Secretariat, the system
remains fragmented. The funding, oversight, and administration of health
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and human services involve many different agencies. Social services are
supervised by the State Department of Social Services (DSS) and delivered by
124 local social services agencies. Mental health services are supervised by the
State Department of Mental Health, Mental Retardation, and Substance
Abuse Services and administered by 40 community services boards and 16
State hospitals and training centers.
Health services are provided by the State Department of Health and 119 local
health departments. The State Department for the Aging and the 25 area
agencies on aging coordinate and provide services to the elderly. Services to
people with disabilities are provided by the Department of Rehabilitative
Services, the Department for the Visually Handicapped, the Department for
the Deaf and Hard of Hearing, and the Department for Rights of Virginians
with Disabilities. While these services are necessary, the patchwork of agencies may be inhibiting their accessibility and effectiveness.
Obstacles Exist to Integration of Services
Integration of services can make the system more comprehensible to both
clients and staff. In Virginia, there has been an effort to improve the
coordination of services to some target populations. For example, the Comprehensive Services Act for At-Risk Youth and Families was established to
make services to children who are in, or at risk of going into, out-of-home
placement more comprehensive, coordinated, and responsive (Exhibit 5).
Also, the Department of Medical Assistance Services and the Department of
Social Services have coordinated their determination of Medicaid eligibility
through local social services offices.
However, service providers may be constrained from working together by
certain obstacles. Literature on human services integration describes a number of structural barriers to integration including categorical funding, differences between disciplines, confidentiality requirements, and the lack of an
integrated data system.
CategoricalFunding.Federal and State funding of health and human services
programs are primarily categorical. Each funding stream has its own rules and
regulations requiring a method of use or distribution. In 1990, the National
Conference of State Legislatures (NCSL) surveyed all states as part of a study
of state child services systems. Through the NCSL survey, state agencies
nationwide reported that case workers are often discouraged or even prohibited from purchasing services across agencies or programs because services may
only be provided by the agency or division with the corresponding line-item
in its budget. This limits the potential for integration, making it difficult for
an agency to meet a client's multiple service needs.
Diferences Between Disciplines. The differing goals and philosophies of the
disciplines within health and human services can also be an obstacle to
coordination of services. Agencies develop separate codes of ethics, certification requirements and service approaches. Staffwith similar responsibilities
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Exhibit 5

Comprehensive Services Act for At-Risk Youth and Families
in 1990, a cross-secretarial interagency council was established to
improve services for emotionally and/or behaviorally disturbed children who are in, or at risk of going into, out-of-home placement.
The Council on Community Services for Youth and Families was
guided by the philosophy that at-risk youth are best served by a
community-based system that is comprehensive, coordinated, and
responsive to their strengths and needs. The Council awarded $2.4
million in demonstration grants to five communities to expand community services delivered through an interagency approach. New
services implemented include intensive probation, case management, therapeutic respite care, parent and student aides, day treatment, after school programs, therapeutic summer program, preschool prevention program, and transition classroom.
Through the demonstration projects, several positive results were
noticed. For example, there was a decline from 49 percent to 18
percent in the number of youths who experienced residential placement after identification for project services. In addition, Department of Social Services maintenance and services costs for the
demonstration project children were level while statewide costs
increased. The Secretary of Health and Human Resources also
reported improved attitudes of community leaders, agencies, and
service providers; greater community involvement with youths and
families; greater involvement and participation of all agencies; fewer
"turf" issues hampering delivery of services; improved communication among agencies; and increased time commitment.
The positive results demonstrated in the five pilot communities
encouraged the General Assembly to pass the Comprehensive
Services Act for At-Risk Youth and Families in 1992. This established a trust fund for service providers to move to more communitybased program alternatives.
in different agencies may also have different training requirements and salary
levels. This may make cooperation difficult. Different programs may also be
competitive with one another for funding.
Confidentiaity Requirements Several local officials commented that confidentiality requirements interfere with local agencies' ability to coordinate
services. Each agency must collect and verify similar information on clients.
This may include financial and medical information that must be kept
confidential unless formal approval is given by the client to disclose it to
another party. A client's right to confidentiality is important. However, local
officials stated that service delivery is often delayed or prevented because ofthe
rigidity ofconfidentiality requirements. In many cases, the client might want
information disclosed if it would make the delivery of services more timely
and effective. Local agencies are concerned with potential liability, however,
and are uncertain of the flexibility of existing confidentiality provisions. In
particular, they are unsure of other agencies' State and federal release of
information requirements and procedures for information sharing.
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In response to this situation, the 1990 General Assembly requested the
Secretary of Health and Human Resources to analyze the impact of laws
protecting client confidentiality on the cooperative relationships of agencies
addressing the problems of children and their families. The study found that
the majority of local service agencies responding to a survey did not cite
difficulties in accessing needed client information from other local service
agencies. However, survey respondents did identify several procedural and
training problems related to the confidentiality issue. These problems have
caused service delays, administrative duplication, and other inefficiencies.

The lack

ofanadequate
informatione
tem also hinders

ofse

navis

The report listed several recommendations, including: development of a
multi-agency uniform release information form; implementation of a series of
seminars on confidentiality requirements; inclusion ofconfidentiality requirements in employee orientation and training; development of an inter-secretarial and interagency memorandum of understanding to clarify the roles and
relationships among agencies; and review of the confidentiality requirements
in the Code ofVirginia. An inter-secretarial and interagency memorandum of
understanding has been implemented concerning confidentiality between 14
agencies in four secretariats. An interagency teleconference was held to clarify
for
appropriate reasons for sharing information and to establish methods
release
exchanging client information. In addition, a multi-agency uniform
information form has been developed, pilot tested, and accepted by the
relevant agencies.
also
No Integrated Data System. The lack of an adequate information system
hinders coordination of services. Agencies do not always have immediate
access to client information from other agencies. Consequently, it may be
difficult for service providers to comprehensively understand a client's multiple problems. Caseworkers involved with a client may not be aware of other
case workers involved with that person or his or her family. The services
provided to that family may be ineffective because of uncoordinated efforts
and conflicting approaches. In addition, there is duplication of data collection
because each agency must maintain separate case files rather than one central
file accessed through an integrated computer system.
Other Obstacles. Beyond the structural barriers to integration, there are
several other obstacles. Local political climates can discourage reorganization
of service delivery structures. Also, there may be some fear among service
providers over losing control of their programs. Another obstacle is that the
initial investment in integrated services could require increased funding.
There is also little concrete evidence on which types ofintegration are effective
under different circumstances.
Service Integration Options Should Be Considered
Integration of services can involve several different strategies with varying
degrees of coordination. At a minimum, integration means the improved
coordination of services at the local level. This could include informing
clients about the additional services they may need and the requirements for
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receiving these services. It could also include locating local human services
agencies in the same building or consolidating certain administrative and
intake functions such as eligibility determination. At best, integration should
provide a coordinated approach to assessing and serving client needs with
coordinated services delivered at common locations.
A review ofthe various structures existing in Virginia and other states provides
models of integration. These examples are intended to illustrate how improved coordination can be achieved through several different methods. The
success of a given structure depends in part upon the characteristics of the
locality implementing it.
Co-location. Co-location involves locating two or more human services
agencies in the same building or within reasonable walking distance of one
another (Exhibit 6). Co-location of services can occur through local initiative
without any changes in legislation. This strategy is intended to promote the
accessibility and visibility of services to clients. Maintaining human services
agencies at different locations can make it difficult for clients with multiple
needs and less mobility to access services.
There are several additional benefits to co-location. It can facilitate interagency coordination. Cost savings could potentially be realized through the
greater efficiencies of consolidated office space, through the use of spacesaving office designs, and through the sharing of common facilities and
services. Common facilities could include restrooms, conference rooms,
hallways, mail and file rooms, and storerooms. In a consolidated building, it is
conceivable that only one library and one storage area would be needed.
Conference and copy rooms could be provided on specified floors ofa multiExhibit 6

Co-Location of Local Human Services Agencies
Carroll County is a rural county located in Southwest Virginia. It has
a population of 26,594 and an area of 478 square miles [56 people
per square mile].
In 1975, Carroll County co-located the departments of social services, health, and mental health and mental retardation. Previously, the agencies were located in separate areas of the county.
Currently, the agencies are all contained within a building which is
centrally located within the county. The three agencies operate as
separate units within the system. However, they have made a
coordinated effort to maintain an open network of interagency communication. The agencies share information to improve client
referral.
Since co-location, the county has reported improved client accessibility and interagency communication. In addition, it reports that colocation has facilitated an informal coordination of services leading
to the more efficient and effective delivery of services.
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agency building. An additional benefit ofco-location is that some agencies
would gain access to facilities, such as conference rooms and employee lounges,
that they do not have at their present sites. Agencies could potentially share
equipment and services as well.
Case Management. Case management is a strategy of integration which uses
specialized groups of workers to coordinate services from several agencies for a
target population (Exhibit 7). Ideally, the case managers have significant work
experience with the particular client group. This provides them with a greater
awareness of specialized client needs as well as the resources and opportunities
available to this population. Comprehensive assessment and referral are
important components of case management. This integrated approach can
improve the delivery of services to multiple needs clients.
Exhibit 7
---

Case Management of Services to the Elderly
Virginia has experienced significant growth in the impaired elderly
population and an increasing demand for long-term care. This
trend, combined with the problems of a fragmented and poorly
coordinated system of community care and the need for support of
informal caregiving, prompted the Commission on Health Care for
All Virginians to recommend a pilot case management program.
Pilot projects were established in Fairfax County, Southwest Virginia, and the Tidewater area to coordinate services to the aging by
providing frail elderly people in need of multiple services with one
point of entry to community-based long-term care. Case managers
determine client needs and resources, develop and implement care
plans to meet those needs, monitor services for quality and appropriateness, and periodically reassess client needs.
These case management programs are implemented through area
agencies on aging and a local department of social services. During the first year, a total of 1,830 clients were served by the three
sites. An evaluation of the pilot project's first year indicates that the
program has been successful in coordinating services, although
there have been some structural problems and other barriers to
coordination. The evaluation group recommended statewide implementation of the case management program.

Consolidating Certain Administrative Functions. Another strategy of integration is combining functions such as outreach, information and referral,
transportation, accounting, use of specialized equipment, client data collection, and eligibility determination. In particular, eligibility determination has
been a source of concern for local service agencies. In order to determine
eligibility, each agency must collect and verify the same basic client information, creating administrative duplication. The strategy of co-eligibility is
intended to reduce duplication ofeffort by combining the eligibility determination functions ofseveral agencies into one procedure.
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There are two components to this method. First, co-eligibility can allow the
eligibility of one client to be determined for two or more services by going
through one process. Second, co-eligibility can in some cases provide one set
of eligibility criteria for two or more services. In other cases, the second
component may be inappropriate based on the differing goals of individual
programs, or not feasible because of federal eligibility requirements.
The current system is fragmented and could be simplified through consolidating certain administrative functions (Figure 32, next page). For example, a
method for coordinating eligibility determination involves creating one intake
system for several different services (Figure 33, below). All clients would enter
the human services system through one intake point contacting a group of crosstrained eligibility workers. In the past, this method has not been very feasible
because of the need for intensively trained and experienced eligibility workers.
However, eligibility determination through integrated automated systems with a
common application should make this coordination more effective.
Figure 33

Alternative Service Delivery Structure for Local Human Services
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DSS has been developing a software program which would help social services

eligibility workers efficiently complete the eligibility application process by
determining eligibility and benefit levels for welfare programs. The computer

program essentially tells the eligibility worker what questions to ask, and
automatically identifies the services for which the client is eligible based on the
client's responses to the questions. Proper verification of client reported
information is still necessary. This approach could potentially be expanded to
include health, and mental health, mental retardation, and substance abuse
services.
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Figure 32

Current Delivery Modes for Selected Health and Human Services
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Consolidation. A fully integrated human services agency is a single department which includes all human services programs (Exhibit 8). It may have a
unified client intake and referral system and a single administrator. It is also
responsible for human services planning in the locality. Combining these
functions into one department eliminates the administrative duplication associated with multiple divisions of client intake and referral.
Exhibit 8

Arlington County's Integrated Human Services Agency
Arlington County is an urban county located in Northern Virginia.
Arlington's human services providers have found that certain characteristics of the county have made an integrated human services
agency appropriate. For example, Arlington County has a population density of 6,574 people per square mile. Its geographic size,
26 square miles, allows clients to get anywhere in Arlington relatively easily.
Arlington's integrated human services department consists of five
divisions: 1) health; 2) mental health, mental retardation, and
substance abuse services; 3) social services; 4) special programs;
and 5) administrative services. Each division is administered locally. (Arlington County had to get special legislation passed by the
General Assembly to localize the health department.) The department has not integrated its intake system. However, it does have
an integrated computer system allowing clients to be referred across
divisions from one intake session. Eligibility for specific programs
still must be determined within the relevant divisions.
Directors
Office
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Services
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Office of

Health

Mental Health,
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Arlington has reported several benefits from this integrated system.
The client is being treated as a whole person through a
multidisciplinary approach. Family problems are addressed instead
of focusing only on the individual. Case management for the family
is easier because the divisions are physically located in the same
building and all employees work for the same director. In addition, a
unified system centralizes who is ultimately responsible for human
services. Also, having a unified human services budget allows the
board and the county manager to see a single dollar figure for
human services. This lets them balance competing needs and
improves policy decision-making.
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Proposals to Restructure Local Human Services
Should be Developed
During the focus group meetings, local officials commented that the State
does not provide adequate flexibility to restructure local human services
agencies according to local needs. However, this concern was not substantiated. In fact, statutory language does exist permitting localities to submit
reorganization plans. Localities must receive approval from the Governor and
the General Assembly, which admittedly can be a time-consuming process.
Yet no localities have attempted to reorganize under this provision. If local
officials wish to restructure local service agencies, they should submit specific
proposals to the State.
The State has provided local governments with the ability to submit plans for
restructuring human services agencies. Section 15.1-36.2 of the Code of
Virginia provides local governments with the option of submitting to the
Governor any plans "to reorganize the governmental structures or administrative procedures and systems of human resources agencies should provisions of
" Statutory language law or the rules, regulations and standards of any state agency prohibit or
does exist permit- restrict the implementation of such proposed reorganization." This local
option legislation was originally adopted in 1978 without the requirement of
ting localities to
submit reorganiza- approval from the legislature. However, a 1982 Attorney General's opinion
found this section unconstitutional unless suggested amendments were adopted.
tion plans...
These amendments, which passed during the 1983 Session, added the legislayet no localities
have attempted to tive approval requirement. According to the Secretary of Health and Human
Resources, no localities have submitted plans for reorganization under this
reorganizeunder
legislation.
this provision."
However, the Secretary expressed a willingness to work with any localities
wishing to restructure their human services system. Hence, if local officials
identify a need to modify their human services delivery structure, they should
outline specific actions they would like to take and any legislative changes that
would be necessary. This should be submitted to the Secretary of Health and
Human Resources. To assist localities in identifying viable options, the
Secretary should provide interested localities with different models of human
services organization which might facilitate legislative approval.
Recommendation (17). The Secretary of Health and Human Resources should
develop models ofhuman services organizationforlocalgovernments to consider.
Localgovernmentsshould make specific reorganizationproposalsto the Governor
and GeneralAssembly fState law or regulationsprohibitor restrictthe implementation ofplans to restructurelocalhuman services agencies.

Page 115

Part Three < Realignment of Service and Funding Responsibilities << Health and Human Services

Social Services Structure Needs Modification
The current system of social services does not have clearly defined State and
local responsibilities. The system is complex, involving multiple levels of
government and varied funding streams. For example, in 1992 local governments were required to meet 55 funding matches for local services and
benefits. Focus group participants described the structure of social services as
complicated, leading to a blurring of the division of responsibility. They
explained that the service area needs aclearer allocation of responsibilities.
Simplifying the structure by giving responsibility to one level of government
could improve service delivery. Given the high level of State and federal
control and funding of social services, it may be more appropriate for the State
to assume administration of local social services offices.

State/Local Social Services Responsibilities
Social services in Virginia involve multiple levels of government, many programs, and varied funding streams. Social services are State-supervised but
locally-administered. Local agencies deliver services to clients. However, the
agencies operate according to federal and State law.
The federal government is also involved in the funding of local social service
programs. The three federal agencies providing significant funding, mandates, and oversight are the Family Support Administration, the Health Care
Financing Administration, and the Food and Nutrition Service.
At the State level, DSS is responsible for establishing and monitoring policies
and procedures for local programs, allocating funding, and providing administrative support. In addition, DSS administers the State licensing and child
support enforcement programs, the Community Services Block Grant, and
the Virginia Neighborhood Assistance Act.
Virginia's 124 local social services agencies provide or purchase services for
eligible clients. They are staffed by local government employees and administered by local directors. In addition, local social services boards are involved in
establishing some program policy, determining budgets, and approving certain case actions. Boards can consist of a group of interested citizens and
officials, or the board can simply consist of the county administrator or city
manager. Local governments approve budgets and appropriate funds for
administration and some program costs.
Local Social Services Offices Are Substantially Controlled
and Funded by the State and Federal Governments
Because of the high level of State and federal control, most local social services
departments provide a similar set of services. In 1991, JLARC identified 60
social services mandates, making this area one of the most extensively regulated functions of local government. These mandates are both specific and
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comprehensive, affecting local staffing levels, employee compensation, reporting requirements, and levels of local financial participation. In addition, most
local social services departments receive a very large proportion of their
funding from the State and federal government.
In contrast, the largest localities in the State typically provide a higher-thanaverage level of service. Further, many of them have opted out of the State's
personnel systems. Instead, the local offices are controlled by local personnel

In 1991, JLARC

policies.

Identified 60 social
services mandates,
making this area
one of the most
extensively regulated functions of

Given the State's extensive role in most local social services offices, assigning
responsibility to the State for operating these offices may be appropriate. In
particular, the State and federal governments have primary authority over
eligibility criteria for clients served. This leads to the localities having very
little flexibility in either the number of clients served or the level of financial
commitment.

"

local government.

Further, local governments do not have control over the number of poor
people within their boundaries. And, there is an inverse relationship between
need and ability to pay for poverty-related programs. That is, a locality with a
high number of low-income residents is likely to have less tax revenues and a
higher demand for services than localities with fewer low-income residents.
Finally, through the health structure and the level of funding the State
provides for poverty-related programs, the State has recognized its primary
role in providing services to the indigent.
The State Could Assume Administration
of Local Social Services Offices
State assumption of local social services offices would result in a simplified
service delivery structure and clarified responsibilities. Local governments
could be required to fund a portion of the local expenses. However, the State
would become responsible for the administration of social services.
This structure would resemble that of the health services system. Currently,
the State provides health services through local offices. However, the staffare
State employees. Under the State health system, the allocation of service
responsibilities is clear. In addition, a State system provides consistent
administration across the State. There does not appear to be a clear rationale
for why health and social services are structured differently, given the high
level of State and federal involvement in both. In fact, social services are more
heavily driven by State and federal requirements than are health services, yet
social services are administered by local employees.
To provide flexibility under a State-administered system, local exemption could be
permitted provided that a local government meets certain program criteria. The
criteria would be used to ensure that in every locality a required level of social
services would be offered. Also, ifa locality wished to have services beyond what the
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State provides, it could contract with the State to provide those additional services.
The locality would be responsible for fully funding these local-option services.
Local governments could also be required to provide a percentage of the
funding for social services departments, for example ten percent. Currently,
the amount of local funding varies by locality (Appendix H). As a whole, local
governments currently provide approximately 14 percent of the funding for
social services programs.
In addition to simplifying the structure of social services delivery, State

With State

administration,
program funding
streams could

be simplified
through the
reduction of the

administration of social services would allow the DSS to make certain structural changes to increase efficiency. For example, in 1990, DSS officials
proposed a plan to consolidate the administration of local social services
agencies. Under the plan, all but the 15 largest agencies would be divided into
groups, with each group sharing a director. This would eliminate up to 60
directors and 60 office managers, although the number of social service
departments would remain the same. DSS estimated a savings of $2 million.
Significant opposition has come from agency directors and some local government groups. However, ifthe State fully operated local social services offices,
DSS could potentially face less resistence to this proposal from local governments.

55 local

funding
matches for

In addition, through State administration the funding streams could be
simplified through the reduction of the 55 local funding matches for services
and benefits that were required in 1992. Local agencies receive federal, State,

services and

and local dollars which are combined in varying proportions called match

benefits that were rates. Funding streams used to support local programs and administrative
requiredin1992." costs are complex. In general, federally-funded programs allow states to
decide whether or not to seek local matching funding. Thus, State operation

of the system could reduce the individual local match rates.
This option would require increased State funding. The additional cost to the
State would be dependent on the level of local participation required. If local
governments had been required to provde ten percent of total social services

funding in FY 1992 rather than the 14 percent they did provide, State funding
would have increased approximately $25 million.

Recommendation (18). The GeneralAssembly may wish to consider thefeasibil-

ity ofhaving the DepartmentofSocial Services assume responsibilityforlocal social
services offices. Under this system, localgovernments could be requiredto payfor a

portion (for example, ten percent) of the total cost. A feasibility study should be
conducted to determine the costs associatedwith thisproposedrealignment. Sucha
study wouldprovide the detailedcost and benefit analysis the GeneralAssembly
needs to determine ifthis reassignmentshould takeplace.
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Changes Needed to Local Health Department Funding
Several State studies have concluded that the current funding allocation
method for local health departments is inequitable. Fund allocation by the
Department of Health (DOH) is not based on a systematic assessment of
community health needs but rather on historical budgets. Therefore, funding
does not always address local need for services. During the local government
focus group meetings, the current funding allocation method received a great
deal ofcriticism. Local officials agreed that health funding is inequitable. In
order to provide more equitable funding of health services, DOH should
implement a needs-based allocation formula. DOH agrees with this concern.
However, the agency has been unable to obtain the additional funding which
DOH officials have determined is necessary to implement these formulas.
Current Structure of Health Services
The State requires all cities and counties to participate in a local health
department. Localities may contract with the State to provide public health
services either as a single jurisdiction or in combination with neighboring
cities and counties.
The 119 local health departments are organized into 36 health districts, which
in turn report to one of the five health regions in the State. The size of a
particular health district depends upon whether or not operating agreements
have been reached between neighboring local governments. Local health
departments operate as satellite offices under the guidance ofa district director
who is appointed by the Commissioner of Health. Appointment of the
director is also subject to the approval of the local jurisdictions. The director
appoints all subordinate positions within the district, including a central
management team which is responsible for the local administration of the
district. All employees of local and district health departments are State
employees.

Funding for Local Health Services Should Be
Based on Community Needs
Fund allocation by DOH is historically based. This results in disparities
between localities in meeting their health needs. Most of the older cities
which operated local health departments outside of the State system generally
had larger and more sophisticated departments than smaller localities. Therefore, they entered the State system with much larger budgets. Also, some
localities receive grant support for services that others do not. For example,
two localities do not receive federal family planning funding because of
decisions made when they entered the State system years ago.
In addition, the General Assembly has provided special funding to some local
health departments for targeting specific issues such as the AIDS population.
While individual decisions to target aid to specific localities may beappropri-
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ate, the combined effect is inequitable funding across the State. Consequently, several State studies have recommended changes to the current health
funding formulas.
In 1988, JLARC studied the funding formula used to distribute funds for the
local cooperative health department program. In identifying a formula based
on local ability to pay, the JLARC report noted that the proposed formula was
limited to the extent that fund allocation was not based on any systematic
assessment of community health needs. JLARC recommended that the DOH
review the processes by which it allocated funds and estimated costs for the
program. It was emphasized that fund allocation should be systematic according to locality need for public health services and cost estimation for services
should be based on meeting these needs.
In 1990, a DOH study group examined the funding disparity issue and
concluded that a needs-based model would be more equitable and responsive
to local public health needs. The group also determined that this approach
would correlate well with planning and evaluation systems, would be responsive to changing priorities, would be compatible with the current budget
process, and would provide a system for allocating funds from multiple
sources. However, disadvantages were also noted. DOH found that the
needs-based model would require consistent, reliable data to be available on
each locality. Currently, indigent population data are available only from the
decennial census on a consistent basis for each locality. Also, the model does
not address all programs delivered by local health departments, though it does
address the major ones. DOH believes these disadvantages can be overcome,
and therefore, the study group recommended the use of a needs-based allocation method.
In 1991, the Commission on Health Care for All Virginians supported these
findings and acknowledged the inequities of the current allocation methodology for the State/local cooperative budget. The commission recommended
that when additional funding is available, the General Assembly should use
the funding to implement the needs-based allocation method.
Since under the current level of funding, the needs-based model would
involve major shifting of funds among local departments, DOH has recommended a hold-harmless provision. With this provision, DOH estimated in
FY 1990 that an additional $6.2 million in State aid would be required. The
Commission on Health Care for All Virginians also supported this recommendation, but estimated the implementation cost to be $4.1 million.
Recommendation (19). In thefi ture, whenfinds become available, the General
Assembly may wish to consider allocating sufficientfinds to the Virginia Department of Health to implement a needs-based allocation modelfor the fnding of
health services.
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Environmental
Protection
The area of environmental protection has become increasinglyproblematicfor State and local
governments. Thefederalgovernments'increaseinmandatesanddevolutionoffnancialresponsibility to the states and localities has created adifcult situation. In order to assist localities in
meeting environmental mandates, the State should continue its leadership role by providing
financial and non-financialincentivesfor regional cooperation and encouragingpublic-private
partnerships.

Overview
Protecting public health and preserving natural resources are not the sole
responsibility of any one level of government. All levels of government share
natural resources. Therefore, all levels should share in their protection.
Environmental protection has become a joint responsibility of the federal,
state, and local governments. Commitment to protecting natural resources
has been demonstrated at all levels of government. However, there has been
some shifting of responsibility and cost over the last decade.
The federal government's devolution of financial responsibility forenvironmental protection has made it increasingly difficult for the State and local
governments to meet environmental mandates. The State has demonstrated
its commitment to protecting Virginia's natural resources through some of the
major policy decisions made over the last decade. The State has increased
both the level of mandates and funding of environmental services. However,
local governments are experiencing a financial burden in complying with State
and federal mandates.
The State should assist local governments in solving local environmental
protection problems. One option which should be considered is to provide
additional incentives for regional cooperation in the delivery ofenvironmental
services such as solid waste disposal and water and wastewater treatment. In
addition, local governments should be encouraged to consider public-private
partnerships in providing environmental services, particularly the operation of
landfills.
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-Financial
Responsibility for Environmental Protection
has Devolved to the State and Local Governments

In today's climate

The heightened interest in maintaining the country's natural resources during
the 1970s was reflected in the federal government's more active involvement
in environmental regulation and standard setting. An extensive body of
federal environmental protection legislation and regulation was established.
For example, the Clean Air, Water, and Safe Drinking Water Acts were
established during the 1970s, bringing a significant number of federal mandates on state and local governments for maintaining air and water quality.
And in 1976, Congress enacted the Resource Conservation and Recovery Act
which banned open dumping and encouraged state and regional planning for
the management of solid wastes. At that time, increased federal regulation was
accompanied by federal funding mechanisms to assist states and localities with
compliance. However, financial responsibility for environmental protection
has devolved to the state and local governments since that time.

of limited financial
resources, meetDuring the 1980s, federal funding programs were reduced and made more

Ing the demands

of environmental
mandates has
become a major
challenge for
the State and
localities."

restrictive. Financial responsibility for environmental protection programs
was transferred to the states and localities. This shift from federal to state and
local responsibility has pushed the issue of financing environmental protection to the forefront.
In today's climate of limited financial resources, meeting the demands of
environmental mandates has become a major challenge for the State and
localities. Maintaining the State's commitment to protecting its natural
resources is becoming increasingly difficult given current economic conditions. Local governments are also experiencing difficulty in providing increasingly expensive environmental services on limited budgets. For example, the
cost to local governments to comply with new solid waste management
mandates has been estimated to be more than $2.4 billion over the next 20
years.
The current economic uncertainty requires that the State and local governments
work together to accomplish the common goals ofenvironmental protection. The
State needs to maintain its commitment to environmental protection by providing
leadership, planning, and guidance to local governments.
Environmental Protection is Mandated by the Wginia Constitution-

At the State level, environmental protection has received significant attention
over the past decade. Virginia's growth and increasing urbanization during
the 1980s contributed to the State's interest in improving and preserving the
environment. The State's interest in protecting the environment is clearly
established in the Constitution of Virginiz "it shall be the Commonwealth's
policy to protect its atmosphere, lands, and waters from pollution, impairment, or destruction, for the benefit, enjoyment, and general welfare of the
people of the Commonwealth." The State's commitment to fulfill this
responsibility has been demonstrated by some of the major policy decisions
made over the last decade.
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Mandates. The number of environmental mandates imposed on private
industry and local governments reflects the State's interest in environmental
protection. Substantial new environmental mandates have been implemented
by the State in recent years. For example, the 1988 Chesapeake Bay Preservation Act created a cooperative State and local government program to protect
water quality in the Chesapeake Bay and its tributaries. In addition, mandates
issued in 1988 and 1989 required localities to submit 20-year solid waste
management plans and meet certain recycling requirements by 1991, 1993,
and 1995. Since 1983, 14 mandates on local governments in the areas of
sanitation, waste removal, and environmental protection were added. Six of
these new mandates were based on federal regulations. Eight were State-initiated
While environmental mandates may be perceived as being burdensome, they
are intended in part to ensure that citizens in every area of the State have an
appropriate level ofenvironmental quality. Local residents benefit from clean
drinking water, air quality, and landfills that will not leak dangerous leachate
or require costly cleanup in the future. In addition, mandates such as
recycling can result in the more efficient use of natural resources and sanitary
landfill space.
However, the State must consider the impact of new regulations on localities.
The full effect of mandates and a determination of whether they actually
achieve their intended goals, may be difficult to fully determine until after the
regulations have been implemented. In the 1992 report, Intergovernmental
MandatesandFinancialAidto Local Governments, JLARC recommended that,
where feasible, State agencies pilot-test regulations or implement them on a
trial basis to gauge their effectiveness and impact on local governments. This
should enable State agencies to refine new regulations to achieve their stated
objectives. In addition, State agencies in the environmental protection area
should continue soliciting input from local officials throughout all stages in
the development of State environmental regulations.
State Administration. Another indication of the increasing commitment of
the State in this area can be seen in the State's administration ofenvironmental protection. In 1986, the State established a separate cabinet position for
natural resources to provide a more comprehensive approach to protecting the
environment. Agencies currently under the Secretary of Natural Resources
include the Department of Waste Management (DWM), the State Water
Control Board (SWCB), the Department of Air Pollution Control (DAPC),
the Chesapeake Bay Local Assistance Department (CBLAD), and the Council
on the Environment (COE), as well as six other agencies.
In 1992, the General Assembly enacted legislation to create a Department of
Environmental Quality which merges the DWM, SWCB, and DAPC and
absorbs the COE. This consolidation, which goes into effect in 1993, was
motivated by the growing number of federal mandates and the increasing
delays in issuing pollution-limiting permits. It is intended to create an
organization which can more effectively address environmental issues by
coordinating functions and consolidating administration. In addition, the
Department of Environmental Quality will attempt to streamline the permitting process by creating a consolidated permit office.
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The growth in the employment level of State agencies under the Natural
Resources Secretariat also demonstrates increased State involvement in the
area. For the FY 1989 to FY 1992 period, the maximum employment level for
these agencies increased by more than 17 percent. In particular, the maximum employment level for the DWM increased by about 28 percent. By
comparison, the maximum employment level for all other State agencies for
that period increased by about seven percent. This employment growth
reflected the State's attempt to address federal mandates and improve environmental services to Virginians.
Local Governments are Responsible for Providing
Most Direct Environmental Services
In the areas of land and water protection, loc;' governments are primarily
responsible for providing direct environment.r services such as water and
wastewater treatment and solid waste collection and disposal. As such, they
are responsible for complying with the increased number of State and federal
mandates. Not surprisingly, mandates in the area of environmental protection were one of the most frequently ae-tioned problem areas during the
local government focus groups. In ger2ral, local officials did not cite opposition to the goals of environmental mandates. However, they reported wanting more input in the process of developing regulations and more funding
mechanisms from the State to achieve compliance.
Despite local concerns, the responsibility for direct land and water protection
should remain at the local level. Activities such as collecting trash and
operating landfills are property-related responsibilities. Therefore, they should
be primarily funded through the local property tax and user fees.
Land Solid waste management has become a major issue for local governments in Virginia in recent years. While this problem is not a new one, it has
become more significant because ofadditional mandates, the increased awareness ofthe risks oftraditional disposal methods, and the increased difficulty of
finding suitable sites for disposal facilities. In 1988, landfills became subject
to more stringent regulations promulgated by the Waste Management Board.
As a result, many landfills are expected to close. New landfills will need to be
built, therefore, in the next several years.
Local governments have traditionally been responsible for land developmen.
including planning, zoning, and subdivision regulation, and hence have beer
responsible for collecting solid waste, operating landfills, and developing
management plans. This is consistent with other sates. Responsibility for
solid waste management appears appropriate at this level. Collecting trash
and operating landfills are property-related responsibilities. The majority of
funding for these services, therefore, should come from the property tax and
local user fees. However, because the ultimate purpose of these services is to
protect the environment, the State should playa significant role in facilitating
solutions to local problems in this area.
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Water. In general, local concerns with water protection resemble local land
protection concerns. Local governments reported wanting an increased role
in the regulatory development process and increased funding from the State.
While the State maintains regulatory authority in the area ofwater protection,
local governments provide direct services such as water and wastewater treatment. Similar to land management, this area has traditionally been a local
responsibility. State and federal involvement has increased in the form of
mandates to maintain water quality. However, service provision remains a
local government function. A locality's rivers and streams benefit the local
land owners adjacent to the water. Typically, land prices are enhanced by the
presence of rivers, streams, and lakes. In addition, the waterways often serve as
recreational spots for residents. These local residents and land owners directly
benefit from the unpolluted waters.
As with land matters, it is reasonable then to expect much of the cost of
maintaining those waterways pollutant-free to be borne by local property
owners through the local property tax. It is also reasonable to expect that
water and wastewater services be primarily paid for by users and those who
benefit from investments in water supply facilities. However, some water
problems are regional in nature. In cases where the water problems of one
locality directly affect other localities, regional solutions may be warranted. As
with land matters, the State should be involved in facilitating solutions to local
and regional water-related problems.
Alternative Approaches to Local
EnvironmentalProtection Are Available
Local governments should consider alternative approaches to the direct provision of certain environmental protection services. Current economic conditions make regional cooperation and public-private partnerships viable alternatives for consideration.
RegionalApproaches. There are several advantages to a regional approach for
land and water issues. A regional agreement allows localities to pool resources.
conditions make
For example, many localities reported working together in order to cope with
regional cothe increased costs associated with waste management requirements. Regional
operation and
efforts also give them greater leverage in recycling markets because of the
public-private
is the
partnerships viable increased tonnage of recyclable materials. Another potential advantagethere
is
reduced environmental impact because of fewer facilities. In addition,
alternatives for
the potential for promoting regional economic development.
consideration."

Current economic

However, there are also disadvantages to regional arrangements. There are
increased transportation costs because the facilities are farther away. Another
layer of government is added which may increase the complexity of the
system. In addition, public opposition may be increased because of the
perceived threat of a large facility nearby. However, in today's climate of
limited revenue resources, the advantages of cost-effectiveness appear to outweigh the disadvantages.
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Currently, the State provides some financial and non-financial incentives to
encourage localities to deliver certain services regionally. For example, several
grant programs, such as the Chesapeake Bay Preservation program, give
preference to regional approaches. There is a concern, though, that regional
efforts are not being undertaken to the extent appropriate. As such, the
General Assembly may wish to consider extending regional incentives to
encourage regionalism in the area of environmental protection.
The Virginia Municipal League and the Virginia Association of Counties have
provided JLARC staffwith potential incentives local governments want which
are designed to encourage regional efforts in environmental protection. These
include:
a reimbursing cooperating localities for environmental protection projects
on a percentage basis similar to the reimbursement model for regional jails;
a taking responsibility for the financial assurance requirements when a regional solid waste management facility is being proposed;
D establishing an incentive fund (similar to the fund described in the Grayson
Commission legislation) for use in regionally cooperative ventures; and
a expediting required administrative processes such as for obtaining regional
facility permits.
Though the State's current economic condition may preclude substantial
State financial investments in regional facilities, the General Assembly could
consider financial options such as providing "seed money," for example, for
planning regional facilities. Further, because of the current economic climate,
non-financial incentives merit special consideration in the short-term. The
Secretary of Natural Resources should examine current administrative procedures to determine changes that could be made to give preference to regional
arrangements, either through waivers from certain requirements or the expedition of permit applications for regional facilities, such as regional landfills.
Recommendation (20). The GeneralAssembly may wish to consider additional
State financial incentives, such as the creation of a regional incentivefnd, to
encourage localities to provide environmental services regionally.
Recommendation (21). As part of the reorganization of State environmental
agencies, the Secretary ofNatural Resources should examine current administrative procedures to identif requirements that couldpotentially be changed to give
preference to regional environmental protection entities. For example, permit
applications could be expeditedfor regional landfills.
Public-PrivatePartnerships. House Joint Resolution 323, from the 1989
General Assembly Session, stated that the "governments of the Commonwealth and various other public authorities should utilize the resources of the
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private sector to provide services, including but not limited to public transit,
sanitation, and solid waste collection, disposal, and facility management."
The resolution directed the Commission on Local Government (COLG), the
Department of Economic Development, and other State agencies to "promote the concept of privatization of public functions" and to "encourage all
units of local government to utilize and promote the facilities of the private
sector whenever feasible."
As part of the effort to comply with this request, the COLG conducted a study
of the privatization of local governmental services in Virginia. Through a
survey of local governments, the COLG found that Virginia's localities "do
engage in a significant amount of privatization, generally more than their
counterparts throughout the country." However, in the area of solid waste
collection and disposal, Virginia's localities rely more heavily on public employees than do local governments in other states (Table 7). In particular,
sanitary landfills in Virginia are predominantly operated by government
entities (Table 8). This is an area in which local governments should closely
examine the feasibility of additional public-private ventures.
Table 7

Selected Privatization Efforts by Virginia's Localities
Compared to Localities Nationwide, 1989
Percentage of Localities Using
Public Employees Solely

Environmental Service

Vilginia

Nationwide

Solid Waste Collection - Residential

67%

52%

Solid Waste Collection - Commercial

66

41

Solid Waste Disposal - Landfill Operation

76

69

Source: Pivatizationof Local Goverment Services in Virginia: Practice
and Potential, Commission on Local Government, 1992.

There are several advantages to privatization of certain environmental protection services. The primary advantage is the cost benefits of public-private
partnerships. In its report on privatization, the COLG highlighted several
factors frequently cited as reasons for why private companies may be able to
deliver services at a lower cost than public agencies. These include lower
wages and benefits paid by private contractors, greater management flexibility,
ability to achieve operating economies, more incentives to innovate, and
competition.
However, there are some potential disadvantages associated with private
ventures which must also be considered. Two major disadvantages are the loss
of control and loss of accountability. Local governments may lose some
control over how services are provided when they contract with a private
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Table 8

Ownership of Solid Waste Management Facilities, 1990
Ownership
Type of Solid Waste
Management Facility

Number(%)
of Private
Facilities

Number(%)
of Government
Facilities

Sanitary Landfills

13(9%)

136(91%)

Industrial Waste Landfills

25(83)

5(17)

Construction/Demolition/
Debris Landfills

15(56)

12(44)

Incinerators and Waste
Heat Recovery

4(33)

8(67)

Transfer Stations

1(6)

14(94)

Other

3(60)

2(40)

61(25)

177(75)

Total

Source: JLARC staff analysis of data from The Need for Regulating Operators at
Landlis and Waste Management Facilities, Senate Document 5, 1991.

company. In addition, localities may have greater difficulty in eliciting
responses to public concerns from a private entity.
Several localities have had successful public-private partnerships in the area of
environmental protection. For example, Charles City County has reported a
successful experience with a private landfill (Exhibit 9, opposite page). Where
cost savings can be identified, other localities and regions should consider
public-private partnerships as an alternative to direct provision of solid waste
management and other environmental services.

Recommendation (22). Local governments should considerpublic-privatepartnershipsasan alternativeapproachforprovisionofcertain environmentalservices,
particularlythe operation oflandfil.
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Exhibit 9

Charles City County's Private Landfill
An example of a public-private partnership in environmental protection is Charles City County's private landfill. Prior to 1990, Charles
City County had very limited space in its landfill and was experiencing a difficult financial situation. The county estimated a minimum
expenditure of $1.5 million to meet its landfill needs. The county's
limited resources were also needed for other infrastructure improvements.
In order to meet the pressing landfill needs, the county entered into
a lease-purchase agreement with a private development corporation in 1990. The corporation became responsible for designing,
constructing, owning, and operating the new landfill while the county
agreed to resume ownership of the site 20 years after it closes.
Although public opposition to the landfill was initially strong, the
corporation was eventually able to gain residents' support through
demonstrated concern for environmental protection. In addition,
the corporation guaranteed Charles City County an annual host fee
of $1.14 million, a percentage of the tipping fee charged to customers, and free county solid waste disposal for the lifetime of the
landfill. This partnership provides the county with an additional
revenue source and a solid waste removal facility.
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General
and Financial
Administration
Thegeneralandfnancialadministrationservice areaisprimarilya local responsibility. Discussions
with local officials andsubsequentJLARC staffreview, however, determinedthatfull responsibility
for processing State income tax returns and payments should be reassigned to the Department of
Taxation. This reassignmentofresponsibilitycould result insignificantcost savings as wellas enable
localfinancialoffices to concentrate on local tax and revenue matters.

Overview
The general and financial administration service delivery structure encompasses the activities that are directly related to the management and financial
administration of local governments. These activities include personnel
administration, legal advice, auditing, and budgeting. As required by the
study mandate, JLARC staff also reviewed the activities of the offices of the
commissioner of revenue, treasurer, and director of finance. These offices are
also participants in the general and financial administration service delivery
structure as they are responsible for assessing taxes and collecting tax revenue.
In general, service delivery responsibilities are local in nature and generally
appropriate for this functional area. According to the 1992 JLARC report,
IntergovernmentalMandates and FinancialAid to Local Governments, only 12
percent of the cities and counties cited mandates in this area as unreasonable.
This finding supports the conclusion that service delivery responsibilities are
generally appropriate. However, one activity appears to be inappropriately
assigned to local governments - the processing of State income tax returns
and State tax payments by the offices ofcommissioners of revenue, directors of
finance, and treasurers.
According to many local government officials, the local financial officers
should not be involved in the processing of State income taxes. As reported in
the 1990 JLARC report, Statewide Staffing Standards for the Funding of
Financial Officers, about 15 percent of the proposed full-time equivalent
(FTE) positions of local financial offices would be needed for the State income
tax processing function. Providing assistance to State agencies and handling
other State revenues were the only other activities of the offices that directly
support the State's general operations and these activities appeared to require
little staff time.
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Other functions of local financial officers, such as assessing personal and real
property for example, directly support the operations of local governments.
These functions are directly related to a local government's revenue sources
and revenue raising abilities. Therefore, the efforts of the financial offices
should be focused on managing these local functions.
State and local tax processing could be improved by assigning the responsibility of
State income tax processing exdusively to the Department of Taxation. Local
financial offices could then focus on local tax and revenue functions. This transfer
would also ensure that responsibility for State income tax processing was properly
assigned to the Department of Taxation, which was created to administer the
State's tax system. Elimination of duplicative processing would also produce a cost
savings to both the State and local governments. Providing State income tax
taxpayer assistance could, however, still remain a responsibility of the commissioners of revenue and directors of finance.

Background on Financial Officers
The primary role of the commissioner of revenue, director of finance, and
treasurer is to assess and collect taxes and handle public funds. Commissioners of revenue are largely responsible for assessing taxes while the treasurer is
primarily responsible for collecting the taxes. As noted earlier, five localities
have a director of finance position which is responsible for the duties of both
the commissioner of revenue and the treasurer. Funding for these offices is the
responsibility of both the State and local governments.
Role of Financial Officers. Commissioners of revenue are the chief taxassessing officers in Virginia's localities. Commissioners of revenue assess a

wide variety of local taxes including real property taxes, personal property
taxes, business license fees, and consumer utility taxes. Many commissioners
of revenue offices also spend a substantial amount of time processing State
income tax returns and providing taxpayer assistance.
The treasurers' primary responsibilities are the receipt and collection of public
funds, the custody and accounting of public funds, and the disbursement of
public funds. In most localities, the treasurers collect all local taxes assessed by
the commissioners of revenue. Additionally, the treasurers may collect certain
State revenues including State income tax revenues, revenue from unclaimed
property, and clerk of court and sheriffs fees.
There are five localities in Virginia which have directors of finance that are
recognized by the State as constitutional officers. The five directors of finance
perform the tax assessment function that commissioners of revenue provide in
other localities. They also perform the tax collection duties that treasurers

provide in other localities.

In addition, these offices supply budgeting and

finance support to their local governments.
State and Local Support of Financial Oficers. The State paid about 80
percent ofthe salary costs for the principal officer in each office in 1990. The
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State also provides a 50 percent share of the funding for the recognized salary
costs of the staff positions of the offices of commissioners of revenue, treasurers, and directors of finance. For FY 1993, these offices have been appropriated $31.9 million to fund the State's share for a maximum of 1,899 positions.
Local governments also contribute to the staffing costs associated with these
three offices. For the principal officers, the local governments provide contributions to the salary costs that are capped at the dollar amounts each paid in
FY 1980. In FY 1990, local governments provided about 20 percent of the
costs for these officers. Local governments also provide funding for the
remaining 50 percent of the salary costs of the staff positions. In addition,
local governments may choose to supplement the salaries of positions that are
recognized by the Compensation Board, or fully fund additional positions.
The State Could Transfer State Income Tax Processing
to the Department of Taxation
There are a number of reasons to transfer the function of processing the State
income tax to the Department of Taxation. Significant cost savings could be
achieved through a transfer of this responsibility to the Department of Taxation. In addition, other indirect - yet significant - benefits would be
available by this transfer of responsibility.
Transfer Would Yield Cost Savings. According to findings of the 1990

JLARC report, Statewide Staffing Standards for the Funding of Financial
Transferring

State Income
tax processing to
the Department of

Taxation would
save an estimated
266 positions
and up to
$14.8 million.

Officers, substantial resources at the local level are devoted to State income tax
work. In fact, 50 percent of the returns in 1990 and 1991 were filed with the
local financial offices. In 1989, JLARC staff estimated that 363 FTEs in the
three financial offices were involved in processing State income tax returns.
An additional 82 FTEs were involved in taxpayer assistance, such as answering
questions or filling out returns for the taxpayer.
At that time, the Department of Taxation estimated that they would require
approximately 97 FTEs to assume the processing and collections work that is
currently performed at the local level. This would result in a savings of 266
FTEs through centralized processing of all tax returns and payments at the
Department ofTaxation. In 1990, it was estimated that savings for the 19901992 biennium would range from $8.7 to $14.8 million. Because the State
provides only 50 percent of the funding for approved positions in these
offices, local governments would also realize significant cost savings. Proposed legislation was submitted during the 1990 General Assembly Session to
transfer State tax processing to the Department of Taxation to achieve these
savings but was not enacted.
These savings are available because of the economies of scale that the department can achieve. In addition, because tax returns would be processed
directly by the State, payments for tax balances due would also go directly to
the department for deposit. This would eliminate the need for local treasurers
to deposit State tax funds in the bank as well as complete all required
paperwork.
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Indirect Benefits Would Result From the Transfer. There are a number of
other indirect benefits that would accrue to the State and localities in addition
to the direct cost savings. First, centralized processing would help ensure State
tax payments are immediately credited to the Commonwealth. Second, the
local financial offices would be able to concentrate on local tax and revenue
issues. Resources that might otherwise be used for equipment or staff to
process State income tax forms could be used to upgrade the process for
assessing or collecting local taxes. And, because the Department of Taxation
enters all State income tax forms onto a computer system and checks for
errors, there would be no duplication ofeffort that results when this review is
also completed at the local level.
Conclusion. Transferring responsibility for processing State income taxrelated activities to the Department of Taxation would more appropriately
assign responsibility for this function to the level of government which
benefits from the activity - the State. Further, substantial cost savings could
be achieved through this transfer as fewer positions would be required to
perform this function at the State level.
A transfer of responsibility to the Department of Taxation would allow these
local financial offices to focus primarily on local activities since the remaining
functions of these offices would almost entirely be local in nature. Localities
would then be able to assign some of the local resources that were previously
allocated for State income tax processing to local tax and revenue functions.
The offices of commissioners of revenue and directors of finance would
continue to provide local taxpayer assistance.
Recommendation (23). The GeneralAssembly may wish to consider assigning
fdl responsibilityfor processingall State income tax returns andpayments to the
Department of Taxation and assign continuing responsibilityfor taxpayer assis-

tance to the localfinancialoffices.
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Adequacy of
Resources
Local taxing anddebt authoritycontinues to be an issue ofconcern to localgovernments. Like the
State, local governments arefaced with having to provide sufficient services and infrastructure
despite slow revenue growth. Equalizing taxing and debt authority between cities and counties
wouldprovide counties neededflexibility. However, in orderto provide all localgovernments with
the ability to meetfature local infrastructureand service needs, a more in-depth, comprehensive
study is needed to clearly determine the revenue needs of local governmentsand what inding
mechanisms are necessary to address those needs.

Overview
The mandate guiding this study, Senate Joint Resolution 235 (1991), required JLARC to review both State and local service delivery and funding
responsibilities. It states that JLARC should focus on "identifying methods
for insuring that the entity providing the service has adequate funding or the
ability to raise adequate resources to provide the service." During interviews
with local government officials concerning funding for specific programs, the
issues of local taxes and debt authority were consistently raised. Officials
representing counties were typically the most concerned with local tax and
debt authority issues, although some city officials also questioned the utility of
the current limits on county tax and debt authority.
There are a relatively large number of revenue raising methods available to
local governments. Yet, they are not equally available to counties because
counties generally must use the referendum process to impose a new tax. This
difference appears to be based upon the historical distinction of cities as the
"urban" centers where people worked and shopped and counties as rural
agricultural centers.
Many counties, however, are now as "urban" as cities, and other city/county
distinctions continue to narrow. As the urbanization of Virginia continues,
equalized taxing authority will become more critical. As recommended in the
1992 JLARC report, IntergovernmentalMandates and FinancialAidto Local
Governments, taxing authority should be equalized between cities and counties.
As service delivery and funding responsibilities are reassigned in the future,
additional revenue resources will likely be necessary. Analysis indicates that
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Virginia appears to have the capacity for modifying its State/local tax structure
to provide local governments more financial flexibility.
However, issues concerning the State and local tax structure are complex.
Providing additional taxing authority to the local tax structure could preempt
future modifications to the State tax structure. Therefore, it may be in the
interest of the State to modify its tax structure to collect additional revenue
which could then be allocated back to the localities.
Finally, the ability to issue debt was also raised by local officials, primarily
county officials, as an obstacle that limits their flexibility in meeting the longterm infrastructure needs of their localities. Counties can only issue debt
through a constitutionally-required voter referendum process. Cities, on the
other hand, can issue general obligation debt without a voter referendum.
Clearly, the inability to readily commit future revenues to needed projects
significantly affects urban counties as well as rapidly growing suburbanizing
counties that can have substantial infrastructure needs far surpassing their
immediate revenue-raising ability.

Local Taxes

"Compared to
other south-

eastern states,
Virginia's
State /Ilocal
tax burden is
relatively low."

Virginia's counties and cities collected $6.1 billion in FY 1991 from "own
source" revenue raising instruments. Local tax instruments accounted for
$5.3 billion, or 87 percent, of total local revenue. Virginia's local governments have a number of taxing instruments available to them, although cities
have more direct access to the tax instruments because a voter referendum is
not required. Despite the difference in the tax implementation process, local
governments are using the taxes available, indicating that additional instruments are needed or the revenue base to which the taxes are applied needs to
be expanded.
The State/local tax structure appears to have the capacity to assume higher or
different mixes of taxes, which could provide local governments greater
financial flexibility. Compared to other southeastern states, Virginia's State/
local tax burden is relatively low. In addition, Virginia's State/local tax
capacity and tax effort indexes compare very favorably nationwide and with
states in the southeastern region.
All tax-related issues must be considered in the context of the effect on the
entire State/local tax structure. Actions affecting many local taxes also have
implications for State taxes as well. For example, increasing the local option
sales tax rate could possibly decrease State sales tax revenue. Or, reducing
certain exemptions in the sales tax structure could impact the State's efforts in
attracting new business and industry. Because of the complexity of the State/
local tax structure, a more in-depth, comprehensive study of the structure is
necessary to ensure that any modifications are consistent with the State's fiscal
policy and long-termp lans and local fiscal needs.
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Local Taxing Authority
To raise local revenue, the General Assembly has authorized a number of taxes
for cities and counties. Some of these taxes are authorized for all cities and
counties and others are authorized for all cities and only specific counties. In
part reflecting the differences in local taxing authority, the extent to which
each type of tax is relied upon to raise revenue varies between cities and
counties.
Local government officials are concerned about the imbalance in local taxing
authority between cities and counties. Yet, the General Assembly, in apparent
recognition of additional service delivery demands, has attempted to mitigate
this effect by allowing additional local taxing authority. Since 1983, additional taxing authority has been granted to both cities and counties.
Reliance on Local Taxes Reflects Local Taxing Authority. Twenty-two tax
instruments are generally available to all cities and, with the exception of the
cigarette and admissions tax, authorized for all counties. The local option
income tax is only authorized for seven cities and four counties (See Appendix
I for a listing of authorized local taxes). Because the tax is authorized does not
mean a locality has implemented the tax. For example, even though all
localities are authorized to use a meals tax, 40 cities and only 12 counties
imposed the tax in FY 1992.
Reliance on various local tax sources varies among cities and counties. Not
surprisingly, the real property tax raised the majority oflocal tax revenue in FY 1991
- 53 percent. Apparently, the inability to diversify local revenue streams
requires counties to rely more extensively on the real property tax than cities.
In addition, the percentage of local tax revenue raised from other local taxes
also varied significantly between cities and counties in FY 1991 (Figure 34).
Figure 34

Percentage of Local Tax Revenue Generated
by Type of Tax, FY 1991
COUNTIES

CITIES
Personal Property
Other Non-Property
13.3%

17%

163.

J..Local Option Sal
Consumer Utility
Other Property

7.6%*-.
38%
7-:

Public Service
Corporation
Source: JLARC staff analysis of data from the Auditor of Public Accounts.

Page 136

Part Three < Realignment of Service and Funding Responsibilities << Adequacy of Resources

Additional TaxingAuthority Has Been Provided The General Assembly has
provided local governments some additional taxing authority in recent years.
Counties have been granted authority to impose meals/prepared foods and
transient occupancy taxes. However, restrictions still exist, including a voter
referendum requirement and a tax rate cap, on the use of these taxes by
counties.
In 1989, the General Assembly authorized seven cities and four counties in
the Northern Virginia and Tidewater areas to impose a local option income
tax under certain conditions. First, the tax must be approved through a voter
referendum. Second, the revenues generated from this tax can only be used
for transportation-related activities. Finally, authority to impose the local
income tax automatically expires five years after it takes effect. To date, no
localities have imposed this tax.
Local Governments' Use of Available Taxing Authority
If local governments do need additional taxing authority to raise revenue and
reduce reliance on specific taxes, localities should be using many of the taxes
authorized them to maximize local revenue and to distribute the tax burden
among all taxes. In addition, increases in tax rates should also be evident for
the taxes used by local governments. Analysis indicates that localities are using
the taxes authorized and, for the major taxes, are taxing at higher rates.
Localities Are Using Taxes Available. Analysis completed for the 1992
JLARC report, IntergovernmentalMandatesandFinancialAidto Local Governments, substantiated that localities are increasingly using the taxes available to
them. For example, since 1983, a utility license tax had been added by 45
local governments - 42 counties and three cities. Currently, 82 percent ofall
cities and counties impose this tax. In addition, 34 counties had imposed the
transient occupancy tax since it was authorized for all counties in 1985.
The meals tax was the only major tax authorized for all cities and counties
which has not been implemented by a majority of them. There are some
possible reasons for this. First, the tax can only be imposed by counties after
being approved through a voter referendum. Second, the industry affected by
the tax has strongly opposed the tax. Finally, many counties may not have a
significant number of establishments that prepare meals or foods for sale.
This would result in a relatively small base on which to impose the tax.
Therefore, the revenue raised through a meals tax may not warrant the costs of
imposing, administering, and enforcing the tax.
Local Governments Are Raising Tax Rates. If local taxes currently available to
local governments are not raising sufficient revenue, then evidence of increases
in tax rates for available taxes should be evident. Analysis indicates that, over
the past several years, more localities registered increases than decreases in tax
rates for major local taxes (Table 9). In some cases, the difference is quite
large. For example, between FY 1983 and FY 1989, 69 localities increased
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Table 9

Changes In Local Effective Tax Rates for Selected Taxes
FY 1983 - FY 1989
Tax Increase
Coty
Gunty
Intal

Tax Instrument
Real Property
Personal Property
Consumer Utility
Vehicle License
Meals/Prepared Food
Transient Occupancy
Cigarette

16
15
8
19
7
10
10

62
54
10
55
0
0
0

78
69
18
74
7
10
10

il
28
8
6
1
1
0
0

Tax Decrease
onty Intal
24
17
5
3
0
0
0

52
25
11
4
1
0
0

Source: Intergovemmental Mandates and Financial Aid to Local Governments, JLARC, 1992.

Finally, the increases observed for the real property tax are particularly troublesome. Local officials stated during focus group interviews that they believed
the property tax was becoming overrelied upon as a revenue source. For the

FY 1983 through FY 1989 period, 78 localities increased the effective real
property tax rates while 52 decreased rates. This is troublesome in light of the
strong economic growth and dramatic increases in real estate values that
occurred during this time period.
Despite the growth in real property values, the majority of localities had to
raise effective tax rates in order to continue to provide needed or desired levels
of service. And because growth in local real estate values has slowed dramatically, the ability of loal governments to rely on this tax as a growing source of
local revenue in the next decade is questionable.

Tax Structure Has Additional Capacity
Equalizing taxing authority will address many of the immediate revenue needs
of county governments. However, if service delivery responsibilities are
reassigned, additional taxing authority for all localities may be necessary.
Relative to many other states, Virginia's tax structure appears to have the
capacity to absorb additional taxes. Analysis indicates that State taxes are
typically lower than surrounding states. Other measures of the State's capacity to raise additional revenue, as calculated by the U.S. Advisory Commission
on Intergovernmental Relations (U.S. ACIR), indicate that Virginia has
above-average revenue raising potential and has below average tax effort,
relative to other states.
Virginia's Tax Burden Compared to Other States. Comparisons across states
must be considered carefully because state and local taxing responsibilities are
contingent upon factors such as the comprehensiveness of services provided

and service delivery and funding responsibilities. Nonetheless, such comparisons are still useful for assessing Virginia's tax burden against other states.
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Comparing Virginia's State and local tax revenues with other southeastern
states indicates that for total tax revenue, Virginia collected less State and local
tax revenue than the majority of the southeastern states (Table 10). Tax
revenues were standardized by resident personal income, which allows for
direct comparisons across states. Only four states had lower total tax revenues
per $1,000 of personal income. Virginia also collected substantially less total
tax revenue - $101.50 - than both the regional average of $10 6 .2 5 and the
national average of $114.60.
This analysis also highlights where additional revenue raising efforts may need
to focus. Virginia's local governments collect more revenue per $1,000 of
personal income than all but one southeastern state. In fact, Virginia's local
revenue collections are very dose to the national average. State-generated
taxes, on the other hand, account for less revenue than any other southeastern
state and the national average.
In addition, increases in Virginia's State/local taxes per $1,000 of personal
income confirm that local revenue raising efforts are on the increase. For
example, total State/local tax revenue per $1,000 of personal income has
Table 10

Comparison of State and Local Taxes
in Southeastern States, 1990
LocalTaxes
Per$1000

State Taxes
Per$1000

Total Taxes
Per$1000

Oflncome

OfIncome

Ofincome

$24.8

$96.8

$121.6

44.1

71.9

116.0

South Carolina
Maryland
Georgia
North Carolina
Kentucky
Mississippi

31.3
46.5
44.1
31.9
24.2
27.5

81.4
65.7
68.0
77.5
82.6
77.1

112.7
112.2
112.1
109.5
106.8
104.6

VIRGINIA

44.4

57.1

101.5

Florida
Arkansas
Alabama
Tennessee

41.3
23.4
27.3
35.4

59.0
72.3
67.4
58.2

100.3
95.7
94.7
93.6

Regional Average

$34.3

$71.9

$106.2

National Average

$45.9

$68.9

$114.6

West Virginia

Louisiana

Source: JLARC staff adaptation of data from the National Conference of State Legislatures 1992 report State and Local Tax Levels: Fiscal Year 1991.
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increased by about one percent since FY 1987. However, since FY 1987 local
tax revenue per $1,000 of personal income has increased by more than nine
percent, while State tax revenue per $1,000 of personal income has actually
decreased by eight percent. Again, this analysis supports local officials'
concerns that local taxes, especially the property tax, may be becoming
overrelied upon to provide government services in Virginia.
Virginia's Revenue and Tax Capacity. As discussed earlier in the report, the
U.S. ACIR has developed a measure of the relative revenue raising abilities of
all 50 states. The measure produces indexes which enable comparisons across
states. The measures used in this analysis are the tax capacity index and the tax
effort index.

FY 1987,
local tax revenue
per $1,000 of personal income has
increased by more

66Since

than nine percent,

The tax (or revenue) capacity index measures the per-capita amounts of tax
revenue that each state could collect if the nationwide average State and local
tax rates were applied in each state and local government. This index is then
compared to the national average of 100. A state with a tax capacity index of
90 has the capacity to raise revenue that is ten percent below the national
average. On the other hand, states with a tax capacity index of more than 100
have the ability to raise revenue at a rate grater than the national average.

while State tax
Tax effort measures the degree to which states are utilizing their available
revenue per $1,000 revenue capacity. A very high tax effort index indicates that a state is utilizing
of personal ina high degree ofavailable revenue capacity. A state with a high tax effort index
come has actually will likely have less flexibility in tapping its tax bases in the future. The tax
decreased by eight effort index can also be compared to the national average of 100. A state with
percent."
a tax effort index of 90, for example, taps its State and local tax base ten
percent less than the average state. On the other hand, a state with a tax effort
index of 105 taps its tax bases five percent more than the average state.
In terms of tax capacity, Virginia has the ability to raise State and local
revenue, using average tax rates, at a higher rate than the national average.
Virginia's State and local tax capacity index -

104 -

is higher than the

national average of 100 and substantially higher than the regional average of
86. These data indicate that Virginia has a strong State and local revenue base
However, with an effort rate of 91, Virginia taps its State and local revenue
base to a lesser extent than the average state does (100 on the index). Virginia
does have a lihtlv hiher tax efFort idex than other states in the eiovn
(Table 11).
Virginia's tax capacity is four percent higher than the national average wh
its tax effort index is nine percent lower than the national average. T
indicates that Virginia is a wealthier-than-average state but taps this wealth iI
below average rates. Only one southeastern state, Florida, has the amn
a~l't~e Ni~xvleonixcl'rat
h~i~a cdiiavaniae.
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Table 11

Comparison of Tax Capacity and Tax Effort Indexes
of Southeastern States, 1988

Maryland

O VIRGINIA
Florida
Georgia
North Carolina
Tennessee
Louisiana
Kentucky
South Carolina
West Virginia
Alabama
Arkansas
Mississippi

Tax Capacity

Tax Effort

Ind=

ide

109

Florida

82

104

Tennessee

83

104
94
91
84
83
81
79
78
76
74
65

Arkansas
Alabama
Kentucky
West Virginia
Georgia
Louisiana
O VIRGINIA
North Carolina
Mississippi
South Carolina
Maryland

84
84
88
88
89
90
91
93
94
96
108

Regional Average

86

Regional Average

90

National Average

100

National Average

100

emmentl Relations
Source: JLARC staff analysis of data from te U.S. Advisory Commission onInt
report, SignifcantFeatures of Fiscaf Fedtalism: Revenues andEjip~tres, Volume 2, 1991.

Further Study of Tax Structure Choices Is Needed
Based on responses in focus group interviews conducted for this study and
survey responses for the 1991 JLARC mandates study, local officials believe
that the real property tax is being relied upon too heavily to fund local
government services. They are concerned that property is not as reflective of

the level of wealth as it once was and that it is a poor measure of ability to pay.
Local officials believe that additional revenue should be raised primarily
through the income and sales tax instruments to fund future service delivery
needs. The analysis conducted to this point indicates that future revenue
raising efforts may be better addressed at the State level.
However, the extent to which any changes should be made should be the focus
of a comprehensive, in-depth study of the tax structure of the Commonwealth
and its local governments. The study should address the balance of this tax
structure, the effect that proposed changes would have on individuals' and
businesses' purchasing and location decisions, and what revenue sources are
the most appropriate to fund specific servic

TaxesLocalGovernmentOfficialsPrefer. Fo mLi

1

1 maIIdaC

ldy, lUI

officials were asked to identify taxes, that were not then imposed, which
would be appropriate for their localities. There was substantial consensus
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among cities and counties regarding additional taxes they would like to use
(Table 12). At that time, most localities favored an additional local-option
sales tax. In addition, a majority of cities and counties responding to the
survey also favored an income tax surcharge distributed to localities by the
State. Three taxes cited by local officials - the meals tax without referendum,
cigarette tax, and admissions tax - would be available to all counties without
referendum simply by equalizing taxing authority.
Responses at the focus groups conducted by JLARC staff essentially confirmed the survey responses. Local officials questioned their inability to tax
income as a local revenue source. Local officials reported that the real properTable 12

Taxes to Which Localities Would Like Access
Percentage

Percentage

I

Number of
Colnti

Additional Local
Option Sales Tax

52

74%

30

83%

Additional State Sales
Tax Distributed to
Localities by Formula

46

66

25

69

State Income Tax
Surcharge Distributed
to Localities by
Formula

39

56

20

56

Meals/Prepared Food Tax
Without Referendum
(For Counties)

32

46

NA

NA

Local Option Income
Tax Without Referendum

26

37

15

42

Commuter Tax or Tax on
Payroll Earnings Within
a Locality

13

18

17

47

Cigarette Tax
(For Counties)

19

27

NA

NA

8

11

NA

NA

Admissions Tax
(For Counties)

of Counties

Number of

of Cities

Responding'

Cita

Respnding*

NA: Selection of the tax by cities was not applicable since cities already have authority to impose it.
*Percentages were based on a response of 70 counties and 36 cities.
Source: Intergovernmental Mandates and Financial Aid to Local Governments, JLARC, 1992.
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ty tax should not be relied upon to the extent it is because real property is no
longer an accurate measure of ability to pay, which makes the tax regressive in
nature. Theincome tax is not considered regressive and the relationship between
wealth and income may be more apparent. The income tax would also allow
localities to moderate reliance on the property tax as a revenue source.
Finally, the recent dampening of the State's real estate market calls into
question the ability of the property tax to provide additional revenues for
future service delivery needs. Many people believe that the growth in real
estate values witnessed during the 1980s is going to be slow reappearing, if it
ever does. Therefore, it may be necessary to review other revenue raising
options.
While the potential is clear for using the income tax as well as the sales tax to
raise additional revenue for local governments, the State also relies heavily on
these tax sources for its revenue. Therefore, the implications associated with
raising additional local revenue through these instruments must be carefully

The recent

considered.

Stme'reales te

State/Local Income Taxation. The individual income tax is responsible for
tax
almost 60 percent of Virginia's general fund revenues. Because this
used
be
must
caution
provides the majority of the State's general revenues,
when considering the appropriateness of allowing local governments the
ability to receive revenue from this source.

futureservice
delivery needs.

The Center for Public Service (CPS) noted in its 1991 SpecialAnalysis ofCity
and County Taxes report:
The only major untapped potential source of local tax revenue is a
local income tax and there are problems with the use of that instrument at the local level.
In the CPS report, a number of issues regarding local income taxation are
discussed. If a uniform local income tax were to be used, the type of local
income tax to impose would need to be decided. For example, there are two
primary types of local income taxes - a payroll tax and a "piggyback" tax
each with its advantages and disadvantages. For example, the payroll tax is
considered to be slightly regressive and administrative costs to employers are
higher than the piggyback tax.
-

market calls into
question the
ability of the
property tax to
provide additional

Another issue to be addressed is whether the tax would be one that taxed
residents or workers. For example, taxing residents may influence individuals'
location decisions. This would be especially critical if all localities did not
impose such a tax. Taxing based on work location would benefit urban areas
where many non-residents are employed. But, because Virginia is bordered by
five different states and 25 percent of the State's population lives in the
Northern Virginia MSA, which borders Maryland and is within commuting
distance of West Virginia, local income tax rates must be consistent with the
rates in the bordering states. If they are not consistent, then the tax could
affect people's decisions on where to live and work. (Virginia's taxeffort indey
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of91, however, is significantly lower than Maryland's tax effort index of 108,
and slightly less than North Carolina's index of 93.)
Finally, review of the State/local tax structure should also determine why the
11 localities authorized to impose the local income tax have not yet done so.
Were the tax imposed in these localities at the one percent rate, FY 1991
revenue estimates for these localities would have been in excess of $250
million. Determining why this tax has not been implemented will provide a
better basis on which to assess the utility of such a statewide local income tax
and under what conditions it should be allowed.
State/Local Sales Taxation. The State sales and use tax accounted for about
24 percent of Virginia's FY 1992 general fund revenues. Also, cities and
counties are allowed to assess a one percent local option sales tax - and all do.
In FY 1991, the local option sales tax accounted for about seven percent of
total local revenue. Again, because the State relies on the sales tax for about
one-quarter of its general fund revenues, modifications or changes must be
studied carefully to identify all of the issues which could impact its future
revenue raising ability.
As identified in the CPS report, the major factors that must be considered
when modifications to the sales tax structure are made are locationaleffects
and tax rates in surrounding states. Apparently business location and customer spending habits are strongly driven by local sales taxes. As noted earlier,
Virginia has the lowest combined State/local sales tax rates of all five border
states. Therefore, any changes to the sales tax rate could reduce Virginia's
lower sales tax advantage and impact retail sales and other business-related
activities in localities bordering neighboring states.
State reliance on a portion of the retail sales tax to support transportation
purposes also affects the availability of this revenue source for other purposes.
Prior to FY 1988, transportation funding was provided for almost entirely by
user taxes and fees. Since FY 1988, over $200 million each year from this
general tax source has been allocated to transportation purposes. In FY 1993,
an estimated $240 million will be derived for transportation purposes from
this revenue source.
A recent vehicle cost responsibility study concluded that such general fund
revenues cannot be attributed to any vehicle class. That same study determined that passenger cars were overpaying and all truck classes were underpaying their cost responsibility. Redirecting revenues from the one-half cent
sales tax to localities or to the general fund and replacing them with user fees
and taxes could both promote transportation user equity and provide badly
needed general fund revenues.
Another option exists for increasing the revenue derived from the sales taxexpansion of the tax base. In 1989, more than 100 exemptions to the sales and
use tax existed. These exemptions included:
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a professional, personal service, and insurance transactions;
a sales of material by the State Board of Elections; and
a sales of custom computer programs.
Discontinuing some exemptions would increase revenues by very little. For
example, it was estimated that $900 in additional annual revenues would be
realized if the sale of official flags sold by the federal, State, and local governments were subjected to the sales and use tax.
On the other hand, other exemptions result in the loss of substantial additional revenue. For example, applying the sales tax to repair labor could
generate more than $30 million in additional annual revenues. A significant
number of states are taxing this category "because of the close relationship
with tangible personal property, the traditional focus of the sales tax."
Broadening the tax base by including more services is another area that should
be studied for a number of reasons. First, it broadens the tax base and
improves the tax's growth potential. Taxing services can also make the tax less
regressive because individuals' consumption of services tends to increase with
income growth. Finally, taxing some services would allow sales tax revenue to
reflect both the State's and nation's shift from a manufacturing economy to a
service economy.
Broadening the sales tax base, however, can have many of the same effects as
increasing the overall sales tax rate. For example, custom computer software is
not subject to the sales and use tax. It also appears that the revenue that could
be achieved through a tax on this service is substantial. Yet, repealing this
exemption could theoretically alter location decisions of the Northern Virginia software firms that do business with federal government agencies. Maryland also currently exempts this service, and levying the tax could potentially
cause some firms to relocate to Maryland to avoid it. (However, Maryland's
overall tax effort would remain higher than that ofVirginia's.)
Other Considerations. There are many other issues that should be addressed
by examining the State/local tax structure. For example, if the State were to
collect the additional revenue from a tax rate change or modification, then
decisions would need to be made concerning the method used to return the
revenue to localities. Options include returning the revenue to the locality
where it was collected or reallocating it to localities based on some measure of
need.
It may also be appropriate to rely more extensively on user charges or taxes
that resemble user charges. For example, it may be determined that increased

finding for localities is necessary in order to fund increased local responsibility
for building and maintaining roads. In this case, increasing the motor fuels
tax may be appropriate since commuters use the roads and thereby pay for the
construction and maintenance.
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Conclusion. As this discussion has highlighted, there are a number of possible
avenues available to raise additional revenue. But, there are an equal number
of reactions for each modification of the State/local tax structure. For this
reason, a more comprehensive, in-depth study of the State/local tax structure
is necessary and should focus on the revenue needs of both State and local
governments as well as what choices should be made to achieve these finding
needs. In addition, the study should be cognizant of the need for both the
State and local governments to maintain their fiscal and tax integrity and
rankings that are attractive to both potential residents and businesses.

Local Government Debt
Virginia's counties and cities were obligated for more than $6.1 billion of
outstanding debt in FY 1991. Cities and counties were almost equally
responsible for the debt -49 percent and 51 percent, respectively. However,
differences in local debt authority exist for cities and counties and are apparent
when comparing total debt on a per-capita basis. On a per-capita basis, cities
total outstanding debt was 69 percent more than the per-capita amount for
counties - $1,335 and $788 respectively.
Similar to the issue of equalized taxing authority, the extent to which all
counties should be treated differently from cities for purposes of local debt is
unclear. Some rapidly growing counties are ranked in the top 25 percent of all
localities in terms of gross debt as a percentage of assessed valuation of real
estate. For counties such as these, equal debt authority appears warranted.
Although smaller, rural counties do not typically have extensive infrastructure
needs, they are faced with providing basic levels of infrastructure necessary for
their citizens and to attract potential industry and business. Some rural
counties also have relatively high gross debt to assessed valuation ratios,
indicating they are attempting to address their infrastructure needs. Therefore, these counties should also be granted equalized borrowing authority.
City and County Debt in Virginia
Cities are generally authorized to incur local debt simply through approval of
the local governing body. The primary limit imposed on cities for debt
purposes is the Constitution'sprovision that existing debt will not at any time
"exceed ten percentum of the assessed valuation of the real estate in the city or
town subject to taxation... ." Prior to 1980, the maximum limit for the debtto-assessed-valuation ratio was 18 percent.
Counties, on the other hand, are generally required to have debt provisions
approved by voters of the locality. Yet the Constitution does allow counties to
bypass the referendum requirement for debt obligations for school capital
projects that are issued or sold to the Literary Fund or the Virginia Retirement
System.
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In FY 1990, gross local debt as a percentage of assessed valuation ranged from
a high of 14.93 percent in the City of Bedford to a low of .01 percent in
Highland County. Not surprisingly, cities typically have higher total debt-toassessed-valuation ratios than counties. For example, 83 percent of all cities
ranked above the gross debt-to-assessed-valuation median value of 1.2 percent. (It must be noted that the data presented in this section is total debt, and
should not be used in assessing a locality's compliance with the Constitution's
ten percent limit because the Constitution allows specific exemptions for
certain classes of debt.)
The majority of the cities had gross debt-to-assessed-valuation ratios that
ranked them in the highest group. However some of the rapidly growing,
suburbanizing counties had relatively high gross debt-to-assessed-valuation
ratios. For example, three rapidly growing counties - Chesterfield, Stafford,
and Gloucester- have gross debt-to-assessed-valuation ratios greater than all
but ten cities.

Local Government Debt Authority Should Be Equalized
Like the current dichotomy in city/county taxing authority, the difference in
local debt authority for cities and counties can limit local flexibility in addressing the long-term needs of local governments. In addition, localities are
apparently managing their debt effectively. Based on an analysis of local
government debt data, only six localities have gross debt-to-assessed-valuation
ratios exceeding five percent.

"Thedifference
Theoadifeee

inlocaldebt
authorityforcities

and counties
flexibility inad
dressing the
long-term
needs of local
governments. *

In addition, the provision that allows counties to obligate debt for school
Retirement System bypasses
purposes through the Literary Fund or Virginia some
counties have a signifithe voter referendum requirement. As a result,
cant level of debt that was not subject to a voter referendum. Yet, the ability of
the Literary Fund to meet the capital requirements for all of the school
districts throughout the State is of concern to local officials. Therefore, some
modifications to county debt authority are warranted.
Debt Authority Limi Local Flexibility. During local focus group interviews,
many local officials expressed concern that the current county debt limitations did
not provide enough flexibility to meet the costly infiastructure needs of their
localities. For example, a 1988 report by the Local Government Attorneys of
Virginia noted the difficulties counties can have providing for local infrastructure:
A historic courthouse in rural Virginia showed signs of age, and the
building needed significant renovation to bring it up to modern court
standards. This work would cost more than the county could budget
in one year [requiring the county to borrow the funds and hold a voter
referendum] .... When the referendum was held, however, the voters
turned down the proposed renovation .... The county board was
thus forced to divide the renovations into several smaller jobs, which
have been contracted on a year-to-year basis. Each small job will
involve a separate bidding process, which will mean more expense for
the contractors, the county, and the taxpayers.
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In addition, officials representing some of the rapidly growing localities noted
that they had pressing school facility needs that were not being met through
the Literary Fund. Therefore, the only option available for future school
facility needs may be to put the debt issue before the voters through a
referendum.
While growing localities are faced with having to rapidly increase the local
infrastructure base, smaller localities are faced with replacing or renovating
older schools, providing basic infrastructure to their citizens, and developing
infrastructure to facilitate economic development. Developing local infrastructure is a very costly endeavor and extremely difficult to fund through
annual appropriations.
This has been a long-term problem as evidenced by the 1968 Commission on
Constitutional Revisions proposals for revising the 1928 Constitution. The
Commission noted:
an urban or suburban county has substantially the same demands for
service and same need for borrowing that any city has. Even less
developed counties have a much greater demand for services and need
for borrowing than counties had many years ago. As new problems
arise, as the need for schools and other county services increase, and as
more counties become urban, or suburban, and provide city services,
there is no reason to distinguish between counties and cities as to their
rights to issue bonds.
In addition, local county officials stated that the federal funding that had
provided a great deal of the cities' public infrastructure was no longer available
to the extent it was as late as the 1970s. Much of this money was apparently in
the form of grants which would alleviate the need to repay the funds. Absent
grant funding, localities will be forced to borrow funds to meet local infrastructure needs.
SignificantAmounts ofDebtareNot Subject to Referendum. Debtforschool
capital facilities issued through the Literary Fund, Virginia Retirement System, and other State agencies, after approval by the school board and the local
governing body, is not subject to a voter referendum. Analysis of FY 1991
gross debt data indicates that 25 typically rural counties had Literary Funddebt-to-total-debt ratios of greater than 50 percent. For these counties, the
majority of their total debt, therefore, was not subject to a voter referendum.
Other counties, like Stafford, Spotsylvania, and Fairfax, had less than ten
percent of their total debt issued through the Literary Fund. In fact, Loudo
and Fairfax Counties had less than one percent of their total debt issU
through the Literary Fund. For these rapidly growing counties, much of tl
debt apparently was subject to a voter referendui:
It appears that many smaller, rural counties ar c:
referendum requirement for a majority of their gross debt. However, larger,
rapidly growing counties appear to have a larger percentage of their gross debt
subject to a voter referendum. Because many counties already obligate debt
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without a voter referendum and larger counties have immediate needs for
additional public infrastructure, increased debt authority should be provided
for counties. Such a proposal, House Joint Resolution 164, was introduced
but not passed during the 1992 General Assembly Session. This increased
borrowing authority for counties may become critical if funding sources like
the Literary Fund cannot meet the future demand ofall localities.

Conclusion
Any meaningful reorganization of State/local responsibilities must address the
resource needs of both levels of government. Decreased federal tax rates, an
enduring economic downturn, the federal deficit, and subsequent efforts to
cut federal spending have resulted in the devolution of significant responsibilities to state and local governments.
Increasing shares of State resources are diverted to programs such as Medicaid,

which at once have substantial mandates and high levels of State fundi-responsibility. Similar trends in the areas of transportation, the environmei
corrections and criminal justice, and education have created constraints th
cannot be indefinitely addressed by belt-tightening, deferral, and increased
efficiency.
"Anymeaningful
reorganization of

State/Iocal

responsibilities
must address the
resource needs
of both levels of
government."

The devolution of mandates and responsibilities has left states and localities in
the unenviable position of having to do more with less. While this has
produced desired efficiencies, many agree that increased revenues are needed
at the State and local levels to sustain current levels of service and meet future
needs.

At the local level in particular, instruments of taxation and bonding are often
inadequate to meet the needs of the citizenry. In some localities, the total
bonding capacity of the locality is inadequate to build a moderately sized and
equipped high school. Further, the principal source of revenue available to
localities - the property tax - is perhaps the most disliked by the public.
Worse yet, the property tax is not directly linked to the ability of the resident
to pay the tax.
At the same time, past decisions on taxation - though reasonable at the time
- have tied the hands of State and local policymakers. To adequately address
the assignment of functions between the State and localities in the long-term,
it is also necessary to study in a more comprehensive, in-depth, and long-term
manner the tax structures and rates of the Commonwealth. This study should
be directed at recommending specific courses of action. The following policy
goals should be examined in such a study:
a to make the tax structure more responsive to economic growth;
u to apply taxes as broadly, fairly, and simply as possible;
a to equalize taxing and bonding authority between counties and cities,
commensurate with a long-term equalization of assignment of functions
and responsibilities;

Page 149

Part Three < Realignment of Service and Funding Responsibilites << Adequacy of Resources

a to increase State and local revenues to more adequately reflect current levels
of responsibility that have resulted from federal devolution and changing
needs in the population;
a to simplify the tax structure to facilitateefficient and equitable collection,
in part by reducing the number of taxes which complicate the tax system
and generate marginal revenues;
o to decrease local dependence on the property tax and give local governments more revenue options;
a to promote investment by continuing Virginia's position as a hospitable
environment for basing businesses and industries;
The devolution of
mandates and
responsibilities

hasleftstates and
unenviable posi.
tion of having to

u to apply the concept of user fees where appropriate, including consideration of moving the one-half cent sales tax out of the transportation fund
and replacing it with taxes and fees that directly reflect system use;
atosubstitute a broad-based use tax, similar to the retail sales tax, for a
variety of minor taxes and fees that generate little revenue but increase costs
and inconvenience to the public, business, and government;

u to assess the impact of raising the sales tax from the current rate of four and
do more with less.* one-half percent to five percent and allocating the additional revenue to
grants to localities for specific policy goals, such as easing educational
disparity; and
u to assess the concept of required local effort.
The objective of such a study should be to provide for additional State and
local revenues within the context of a simplified, more broadly-based and
progressive tax system.
Recommendation (24). The GeneralAssembly may wish to directa study ofthe
State/localtax structurein Virginia. This study shouldaddress the specific revenue
needs of Virginia's local governments and recommend the inding mechanisms
thatmay be necessary to address those needs. In addition, the study shouldaddress
the role oftaxes in businesses'locationdecisionsand what effectproposedchanges to
the State/localtax structure will have on those decisions.
Recommendation (25). The GeneralAssembly may wish to consider initiating
an amendment of Article VII, Section X of the Constitution of Virginia to
equalize borrowingauthority between cities and counties.
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Appendix A

Study Mandate: Senate Joint Resolution No. 235
of the 1991 General Assembly Session
Requesting theJoint LegislativeAudit and Review Commission to study state andlocal government
partnerships.
Agreed to by the Senate, February 4, 1991
Agreed to by the House of Delegates, February 15, 1991
WHEREAS, the Legislative Program Review and Evaluations Act of 1978 (§ 30-66 et
seq. of the Code of Virginia) provides for the Joint Legislative Audit and Review Commission to
conduct a systematic evaluation of state government according to schedules and areas designated
for study by the General Assembly; and
WHEREAS, there are increasing financial pressures on both the state and local governments which are making it difficult to provide the desired range and level of services; and
WHEREAS, it is desirable that services be provided, whether by the state or local governments, in the most efficient manner possible so as to make the best use of financial resources; and
WHEREAS, it is possible that services that have traditionally been performed by one level
of government might be more efficiently provided by another; and
WHEREAS, there may be services performed by one level of government which could
better be provided if shared between the state and local governments; and
WHEREAS, there is a continuous need to study the many complex issues concerning
state and local relations, including, but not limited to, the division of responsibilities between
state and local governments, with a particular emphasis on funding obligations; now, therefore, be
it

RESOLVED by the Senate, the House of Delegates concurring, That the Joint Legislat
Audit and Review Commission be requested to conduct a study focusing on (i) identifying
specific governmental services and the provider of those services; (ii) considering whether the
services identified in (i) above can better be provided by the other level of local government, or
whether provision of a service should be shared between the state and local governments; (iii)
determining how the responsibility for providing a service should be assigned and how that enit
is accountable for satisfactory provision of the service; and (iv) identifying methods for insuring
that the entity providing the service has adequate funding or the ability to raise adequate resources
to provide the service.
Specific service areas to be considered by the Joint Legislative Audit and Review Commission shall include, but not be limited to: (i) transportation; (ii) education; (iii) mental health/
social services; (iv) environment; (v) constitutional officers; and (vi) jails and corrections.
Local governments and state agencies are requested to cooperate by providing any information that the Joint Legislative Audit and Review Commission deems necessary for the purpose
of completing its study.
The Commission shall submit an interim report of its progress to the Governor and the
1992 Session of the General Assembly and shall complete its work in time to submit its recommendations and final report to the Governor and the 1993 Session of the General Assembly as
provided in the procedures of the Division of Legislative Automated Systems for the processing of
legislative documents. The Commission is further encouraged to present its study plan and
interim and final reports to the Local Government Advisory Council for its review and consideration.

Appendix B

Locality Types

Urban
Suburban
SSuburbanizing

ORural
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Appendix C

Map Key for Urban Areas
The body of this report includes eight maps of Virginia (Figures 4, 5, 8, 10, 11, 13, 14, and 17)
which display various kinds of demographic information. The information is shown by shading
localities according to the range of data into which they fall for a given demographic category. For
example, in Figure 13 on page 24, localities with a high poverty rate are shaded black, while localities
with a medium poverty rate are shaded gray.
In order to more clearly show the shadings for those localities with smaller geographic areas (which
include the county of Arlington and all but four of Virginia's cities), some liberties had to be taken
with the maps. These localities are represented as circles or squares, which have been made large
enough to show the shading and placed on the map in the a rimatlocation of the actual
localities.
The identities of most of these localities will be obvious from their placement on the map. However,
in Northern Virginia and some other areas, thedose proximity of cities may lead to some confusion.
Therefore, the labelled map below serves as a key for identifying each of these smaller (in area)
localities. Circles have been used to indicate populations of less than 100,000, while squares
indicate populations of more than 100,000. Note that four cities (Chesapeake, Newport News,
Suffolk, and Virginia Beach) are large enough in area to show the shading without substituting a
circle or square.
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AppendixD

Focus Group Invitees and Participants
FOCUS GROUP I
Buchanan County
Dickenson County
Lee County
Russell County
Scott County
Tazewell County
Wise County
Norton City

FOCUS GROUP 2
Bland County
Carroll County
Floyd County
Giles County
Grayson County
Pulaski County
Smyth County
Washington County
Wythe County
Bnstol City
Galax City

FOCUS GROUP 3
Henry County
Nottoway County
Patrick County
Pittsylvania County
South Boston City

FOCUS GROUP 4
Alleghany County
Bedford County
Botetourt County
Campbell County
Craig County
Franklin County
Montgomery County
Roanoke County

FOCUS GROUP 7
Albemarle County
Fluvanna County
Greene County
Louis County
Madison County
Nelson County
Orange County

FOCUS GROUP8
Buena Vista City
Charlottesville City
Harrisonburg City
Lexington City
Staunton City
WaynesboroCity

UP9
FOC
Clarke County
Culpeper County
Fauquier County
Frederick County
Page County
Rappahannock County
Shenandoah County
Spotsylvana County
Stafford County
Warren County
Winchester City
Front Royal Town

FOCS ROUPJ1ROUP11
Brunswick County
Arlington County
Dinwiddie County
Fairfax County
Greeneville County
Loudoun County
Isle of Wght County
Prince William Couty
Southampton County
Alexandria City
Sury County
Fairfax City
Sussex County
Falls Church City
Enports City
Fredericksburg City
Franklin City
Manassas City
Wavedy Town
Manassas Park City
Hemdon Town
Leesburg Town
Vienna Town

FOCUS GROUP 13
Accomack County
Charles City County
Gloucester County
James City County
Mathews Coun
Northampton ounty
York County
Poquoson City
Williamsburg City

FOCUS GROUP 14
Essex County
King &Queen County
King George County
King William County
Lancaster County
Middlesex County
Northumberland County
Richmond County
Westmoreland County
Colonial Beach Town
West Point Town

FOCUS GROUP 15
Amelia County
Caroline County
Chesterfield County
Goochland County
Hanover County
Henrico County
New Kent County
Powhatean County
Prince George County
Colonial Heights City
Hopewell City
PetersburgCity
RichmondCity

FOCUS GROUP 16
Appomattox County
Charlotte County
Haliax County
Lunenburg County
Mecklenburg County
Prince Edward County
Buckingham County
Cumberland County

FQCUSGRQUP5
Bedford City
Clifton Forge City
Covington City
Danville City
Lynchburg City
Martinsvile City
Radford Ciy
Roanoke City
Salem City
Blacksburg Town
Christiansburg Town

FOCUSGROUP6
Amherst County
August County
Bah Cou
Highlandoty
Rockbridge County
Rockingham County

FOCUS GROUP12
ChesapeakeCity
Hamton City
Ne City
N
Nok City
Portsmouith Ciy
SuffolkCity
Viginia Beach City

Key: Table shows all localies inited.
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Appendix E

Education - Sources of Financial Support for Operating Costs, FY 1991
County School Divisions

Average Dally
Membership

Accomack County
Albemarle County
Alleghany County
Amelia County
Amherst County
Appomattox County
Arlington County
Augusta County
Bath County
Bedford County
Bland County
Botetourt County
Brunswick County
Buchanan County
Buckingham County
Campbell County
Caroline County
Carroll County
Charles City County
Charlotte County
Chesterfield County
Clarke County
Craig County
Culpeper County
Cumberiand County
Dickenson County
Dinwiddie County
Essex County
Fairfax County
Fauquier County
Floyd County
Fluvanna County
Franklin County
Frederick County
Giles County
Gloucester County
Goochland County
Grayson County
Greene County
Greensville County
Halifax County
Hanover County
Henrico County
Henry County
Highland County
Isle of Wight County
King and Queen County
King George County
King William County
Lancaster County
Lee County
Loudoun County

5,086
10,024
3,201
1,599
4,521
2,249
14,702
9,821
775
8,265
1,040
4,184
2,633
6,362
2,031
8,164
3,489
4,077
1,030
2,036
44,252
1,591
679
4,830
1,199
3,587
3,607
1,488
129,266
8,112
1,899
2,144
6,161
8,205
2,647
5,766
1,676
2,201
1,841
2,705
5,272
11,323
32,550
9,023
387
4,215
879
2,554
1,555
1,624
4,535
14,490

Local

State Sales Tax

State

Federal

$8,471,814
$30,536,214
$5,308,902
$1,940,574
$4,706,469
$1,997,275
$101,021,113
$15,490,563
$4,601,731
$14,371,825
$934,109
$5,886,902
$2,303,778
$9,100,433
$2,203,504
$8,158,078
$5,242,075
$3,478,879
$2,117,919
$2,039,775
$85,225,643
$4,773,380
$633,124
$10,324,721
$1,276,612
$5,801,300
$5,083,234
$2,925,141
$650,541,293
$27,225,988
$2,167,944
$2,804,592
$8,256,037
$15,732,822
$3,238,890
$9,666,017
$5,100,144
$1,910,494
$2,773,180
$3,508,682
$5,609,139
$24,601,829
$94,545,258
$12,947,949
$901,499
$8,640,832
$1,595,462
$4,463,826
$2,562,373
$3,779,939
$2,283,176
$65,736,605

$11,588,102
$15,722,266
$7,645,375
$3,675,316
$10,528,187
$5,173,239
$12,780,094
$21,859,403
$774,101
$16,740,816
$3,400,011
$8,883,442
$6,567,269
$15,868,508
$5,021,377
$17,810,893
$7,897,567
$11,432,408
$2,651,095
$4,775,163
$79,822,644
$2,787,164
$1,524,238
$9,242,601
$2,679,760
$8,920,350
$8,578,152
$2,996,024
$129,412,249
$9,910,710
$4,615,998
$4,809,446
$12,950,894
$15,481,874
$6,486,144
$11,318,726
$2,478,895
$6,159,728
$4,409,000
$6,695,764
$13,129,274
$18,537,446
$49,100,210
$19,557,879
$967,223
$9,082,236
$2,068,226
$5,706,033
$3,633,508
$2,236,836
$13,153,740
$14,358,070

$1,965,885
$4,145,065
$1,305,687
$744,956
$1,990,052
$975,412
$7,488,436
$3,478,562
$339,381
$3,583,634
$449,005
$1,795,670
$1,192,210
$3,011,695
$883,300
$3,690,456
$1,412,159
$1,822,988
$396,469
$967,707
$18,418,309
$772,975
$320,818
$1,792,517
$862,986
$1,494,816
$1,341,061
$655,996
$58,139,136
$3,543,357
$842,672
$869,991
$2,676,168
$3,284,881
$1,203,768
$2,469,877
$712,384
$1,204,118
$826,257
$1,156,836
$2,319,625
$4,736,617
$14,191,638
$4,191,647
$163,911
$1,797,771
$445,853
$1,005,183
$573,690
$722,378
$2,433,452
$5,953,343

$2,476,460
$1,680,325
$893,483
$332,293
$889,837
$416,658
$4,562,840
$1,959,054
$335,421
$1,481,459
$306,286
$754,971
$1,592,482
$2,842,954
$788,929
$1,589,745
$879,123
$1,584,534
$545,653
$1,040,410
$5,713,875
$288,801
$211,621
$1,109,631
$622,927
$1,254,507
$1,014,398
$477,853
$20,632,638
$1,689,356
$486,435
$645,118
$1,489,927
$1,193,100
$815,469
$1,218,550
$622,668
$711,790
$375,934
$1,211,032
$2,534,712
$1,252,489
$4,929,685
$2,190,95:
$148,24
$1,191,031
$453,66E
$597,096
$384,827
$491,371
$3,599,191
$1,683,576
(Continues)
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County School Divisions
Louisa County
Lunenburg County
Madison County
Mathews County
Mecklenburg County
Middlesex County
Montgomery County
Nelson County
New Kent County
Northampton County
Northumberland County
Nottoway County
Orange County
Page County
Patrick County
Pittsylvania County
Powhatan County
Prince Edward County
Prince George County
Prince William County
Pulaski County
Rappahannock County
Richmond County
Roanoke County
Rockbridge County
Rockingham County
Russell County
Scott County
Shenandoah County
Smyth County
Southampton County
Spotsylvania County
Stafford County
Surry County
Sussex County
Tazewell County
Warren County
Washington County
Westmoreland County
Wise County
Wythe County
York County

Average Daily
Membership
3,572
2,219
1,871
1,245
5,043
1,180
8,401
2,017
1,861
2,530
1,362
2,366
3,769
3,399
2,693
9,647
2,247
2,460
5,022
41,906
5,484
944
1,275
13,372
2,822
9,164
5,256
4,056
4,793
5,532
2,549
12,252
12,531
1,154
1,475
8,811
4,173
7,515
1,877
8,611
4,344
9,374

Local

State Sales Tax

State

Federal

$9,698,246
$2,138,672
$2,860,025
$2,448,894
$4,847,220
$2,708,236
$17,687,961
$4,046,939
$3,623,665
$3,464,308
$3,121,647
$2,006,693
$7,745,568
$3,923,118
$3,531,626
$8,306,353
$3,456,205
$2,521,101
$5,937,476
$119,644,211
$7,462,983
$2,387,189
$1,667,259
$33,299,472
$4,341,460
$20,471,160
$4,332,557
$3,235,573
$10,046,115
$4,984,528
$3,730,725
$19,697,989
$25,037,695
$5,720,291
$1,997,709
$8,804,136
$6,098,341
$7,592,580
$3,578,306
$8,503,571
$4,232,264
$12,760,490

$3,317,411
$5,535,846
$4,015,130
$2,337,311
$11,576,878
$1,870,416
$16,479,349
$4,092,644
$3,873,705
$6,145,392
$2,122,671
$5,719,248
$7,466,190
$7,938,968
$6,292,927
$23,401,517
$4,601,371
$5,592,306
$11,998,314
$77,971,292
$12,795,921
$1,348,106
$2,605,702
$24,928,253
$6,242,406
$19,015,074
$13,208,735
$11,727,282
$9,407,180
$13,059,694
$5,431,244
$23,096,213
$25,056,239
$1,120,327
$3,225,605
$20,820,219
$8,190,894
$16,796,462
$3,779,698
$21,810,145
$10,773,069
$17,235,181

$1,613,196
$875,595
$814,303
$479,826
$2,311,920
$479,826
$3,952,785
$905,365
$914,821
$1,041,607
$597,856
$1,081,534
$1,385,191
$1,432,823
$1,229,685
$4,803,863
$944,942
$1,120,411
$2,053,795
$18,507,970
$2,630,286
$440,949
$494,536
$5,779,275
$1,133,720
$4,115,295
$2,369,709
$1,765,899
$2,085,667
$2,450,264
$1,366,628
$4,340,148
$5,094,210
$399,271
$816,054
$3,857,170
$1,808,278
$3,909,705
$721,840
$3,599,395
$1,902,142
$3,843,160

$1,048,848
$987,522
$471,529
$286,976
$1,810,145
$404,468
$1,885,052
$637,994
$307,924
$1,114,477
$368,506
$1,386,135
$1,299,706
$712,165
$606,602
$2,690,829
$481,841
$1,094,190
$3,178,435
$5,918,850
$1,494,991
$246,890
$355,730
$2,039,100
$845,866
$1,740,757
$1,743,990
$1,738,574
$980,484
$1,692,740
$1,416,554
$1,811,001
$2,435,766
$498,116
$806,242
$2,503,967
$1,104,659
$2,450,849
$859,658
$3,240,913
$1,387,796
$6,586,467

$60,706,721
$5,879,763
$1,325,604
$24,912,199
$59,208,283
$768,399
$7,610,125
$2,219,220
$12,102,017
$12,477,482
$8,983,378

$9,724,750
$5,850,044
$3,018,745
$7,271,433
$56,150,237
$1,385,634
$4,715,559
$2,237,548
$16,842,692
$1,934,310
$1,115,191

City/Town School Divisions
Alexandria City
Bristol City
Buena Vista City
Charlottesville City
Chesapeake City
Colonial Beach Town
Colonial Heights City
Covington City
Danville City
Fairfax City
Falls Church City

9,512
2,703
1,109
4,469
29,463
577
2,563
962
8,305
2,245
1,239

$4,306,175
$1,048,612
$471,070
$2,155,714
$12,595,955
$192,631
$1,151,232
$463,365
$4,140,162
$1,126,365
$521,504

$3,204,178
$951,822
$238,318
$1,563,189
$7,168,734
$133,837
$502,035
$319,650
$2,498,966
$10,152
$188,582
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City/Town School Divisions

Average Daily
Membership

Franklin City
Fredericksburg City
Galax City
Hampton City
Harrisonburg City
Hopewell City
Lexington City
Lynchburg City
Manassas City
Manassas Park City
Martinsville City
Newport News City
Norfolk City
Norton City
Petersburg City
Poquoson City
Portsmouth City
Radford City
Richmond City
Roanoke City
Salem City
South Boston City
Staunton City
Suffolk City
Virginia Beach
Waynesboro City
West Point Town
Williamsburg City
Winchester City

Statewide Totals:

Total Expenditures for Operations:

*

Local

State Sales Tax

State

Federal

1,858
2,134
1,186
21,352
3,145
4,001
676
9,255
4,796
1,333
2,815
28,806
35,115
879
5,774
2,303
18,089
1,478
25,618
12,811
3,540
1,295
3,022
8,960
69,794
2,713
671
6,154

$2,427,103
$7,793,114
$1,861,230
$41,749,556
$10,114,163
$8,542,881
$1,004,973
$20,121,362
$16,452,795
$1,966,817
$5,162,816
$54,962,399
$76,184,759
$1,092,718
$9,595,672
$3,148,641
$27,000,769
$3,204,635
$104,585,601
$32,767,240
$8,446,068
$1,454,319
$5,569,544
$15,319,188
$101,574,043
$6,330,855
$1,709,328
$20,677,067

$4,321,395
$2,988,290
$2,448,895
$40,338,874
$4,078,191
$8,876,704
$1,344,735
$17,844,549
$6,336,324
$3,644,084
$5,438,731
$58,567,182
$71,347,628
$1,978,127
$12,442,725
$4,687,826
$42,091,888
$2,988,467
$41,650,945
$23,984,861
$6,168,012
$2,787,125
$5,686,117
$18,731,161
$123,090,142
$4,640,344
$1,570,526
$7,988,251

$550,924
$956,149
$376,856
$10,227,646
$1,235,289
$1,482,557
$257,075
$3,939,826
$1,901,792
$596,805
$1,180,652
$13,174,548
$17,296,147
$432,894
$2,597,014
$983,468
$7,700,680
$615,718
$13,189,258
$6,872,367
$1,390,444
$502,241
$1,343,160
$4,458,878
$31,864,641
$1,186,256
$236,411
$2,724,500

$693,142
$856,904
$379,564
$7,006,827
$671,529
$1,315,189
$162,748
$2,974,634
$719,956
$307,399
$967,105
$12,099,913
$22,613,267
$361,068
$3,054,539
$301,661
$8,272,212
$307,452
$17,959,638
$5,752,195
$586,597
$341,052
$686,599
$3,670,626
$26,691,709
$500,095
$89,204
$1,030,525

3,019

$11,619,699

$4,825,419

$1,313,042

$1,800,761,870

$442,993,698

995,465

$2,518,882,160

$5,053,631,293

Alleghany County data include Clifton Forge City
Bedford County data include Bedford City
Greensville County data include Emporia City
Williamsburg City data Include James City County

Source:

Superintendent' Annual Report for Virginia,' 1990-1991, Department of Education

$972,061

$290,993,565
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Appendix F

Education - Capital Outlay and Debt Service Expenditures, FY 1991
County School Divisions
Accomack County
Albemarle County
Alleghany County*
Amelia County
Amherst County
Appomattox County
Arlington County
Augusta County
Bath County
Bedford County*"
Bland County
Botetourt County
Brunswick County
Buchanan County
Buckingham County
Campbell County
Caroline County
Carroll County
Charies City County
Charlotte County
Chesterfield County
Clarke County
Craig County
Culpeper County
Cumberland County
Dickenson County
Dinwiddie County
Essex County
Fairfax County
Fauquier County
Floyd County
Fluvanna County
Franklin County
Frederick County
Giles County
Gloucester County
Goochiand County
Grayson County
Greene County
Greensville County
Halifax County
Hanover County
Henrico County
Henry County
Highland County
isle of Wight County
King and Queen County
King George County
King William County
Lancaster County

Facility-Related
Expenditures
$0
$7,932,102
$5,879
$295,196
$5,968,485
$954,131
$13,765,743
$661,361
$200,830
$4,424,054
$146,610
$396,159
$183,306
$0
$316,860
$183,853
$73,778
$137,816
$388,688
$0
$44,576,106
$312,245
$0
$7,763,843
$220,013
$0
$193,512
$819,241
$112,138,649
$6,896,900
$7,435
$3,515,193
$762,713
$6,295,032
$38,704
$2,651,763
$0
$31,987
$1,092,456
$595,478
$0
$21,606,708
$21,152,356
$134,476
$0
$456,401
$74,235
$2,054,186
$164,149
$5,635,688

Per-Pupil
Facility-Related
Expenditures
$0
$791
$2
$185
$1,320
$424
$936
$67
$259
$535
$141
$95
$70
$0
$156
$23
$21
$34
$377

$0
$1,007
$196
$0
$1,607
$183
$0
$54
$551
$868
$850
$4
$1,640
$124
$767
$15
$460
$0
$15
$593
$220
$0
$1,908
$650
$15
$0
$108
$84
$804
$106
$3,470

Debt Service
Expenditures
$661,851
$3,399,114
$292,635
$292,930
$800,472
$362,052
$2,719,684
$834,373
$58,329
$2,330,057
$33,911
$977,797
$78,442
$456,347
$259,206
$940,566
$504,986
$544,669
$101,720
$220,473
$20,382,540
$358,438
$201,062
$2,090,597
$31,115
$846,868
$617,186
$224,793
$48,433,417
$3,999,662
$37,433
$262,241
$1,470,832
$2,310,829
$368,296
$1,590,227
$93,416
$412,218
$565,794
$407,128
$370,559
$5,907,416
$9,085,478
$2,294,753
$0
$1,913,928
$154,584
$582,263
$617,363
$1,215,946

Per-Pupil
Debt Service
Expenditures
$130
$339
$91
$183
$177
$161
$185
$85
$75
$282
$33
$234
$30
$72
$128
$115
$145
$134
$99
$108
$461
$225
$296
$433
$26
$236
$171
$151
$375
$493
$20
$122
$239
$282
$139
$276
$56
$187
$307
$151
$70
$522
$279
$254
$0
$454
$176
$228
$397
$749

Average Daily
Membership
5,086
10,024
3,201
1,599
4,521
2,249
14,702
9,821
775
8,265
1,040
4,184
2,633
6,362
2,031
8,164
3,489
4,077
1,030
2,036
44,252
1,591
679
4,830
1,199
3,587
3,607
1,488
129,266
8,112
1,899
2,144
6,161
8,205
2,647
5,766
1,676
2,201
1,841
2,705
5,272
11,323
32,550
9,021
4
2,5
1,555
1,624

(Continues)
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County School Divisions

Facility-Related
Expenditures

Per-Pupil
Facility-Related
Expenditures

Debt Service
Expenditures

Per-Pupil
Debt Service
Expenditures

Average Daily
Membership

Lee County
Loudoun County
Louisa County
Lunenburg County
Madison County
Mathews County
Mecklenburg County
Middlesex County
Montgomery County
Nelson County
New Kent County
Northampton County
Northumberland County
Nottoway County
Orange County
Page County
Patrick County
Pittsylvania County
Powhatan County
Prince Edward County
Prince George County
Prince William County
Pulaski County
Rappahannock County
Richmond County
Roanoke County
Rockbridge County
Rockingham County
Russell County
Scott County
Shenandoah County
Smyth County
Southampton County
Spotsylvania County
Stafford County
Surry County
Sussex County
Tazewell County
Warren County
Washington County
Westmoreland County
Wise County
Wythe County
York County

$1,264,434
$7,325,252
$744,314
$28,015
$132,968
$13,270
$33,453
$369,323
$1,363,536
$420,808
$2,708
$51,869
$25,789
$15,913
$1,308,921
$2,509,431
$105,590
$480,602
$684,477
$239,235
$425,247
$33,675,375
$0
$0
$0
$1,313,487
$5,574,739
$27,081
$614,809
$0
$5,116,840
$1,432,377
$52,896
$9,211,119
$12,685,368
$26,504
$0
$1,361,046
$216,556
$448,816
$142,754
$3,497,565
$4,032,905
$3,955,209

$279
$506
$208
$13
$71
$11
$7
$313
$162
$209
$1
$21
$19
$7
$347
$738
$39
$50
$305
$97
$85
$804
$0
$0
$0
$98
$1,975
$3
$117
$0
$1,068
$259
$21
$752
$1,012
$23
$0
$154
$52
$60
$76
$406
$928
$422

$968,632
$5,577,574
$1,455,035
$35,630
$210,688
$197,872
$462,266
$178,046
$1,249,023
$313,083
$989,180
$280,150
$411,420
$170,557
$520,719
$345,067
$227,098
$82,121
$723,436
$336,590
$446,570
$16,744,707
$343,880
$192,035
$257,020
$2,594,856
$1,046,786
$3,304,682
$1,078,494
$976,759
$1,223,633
$246,369
$137,133
$6,138,172
$6,228,045
$556,319
$52,584
$1,324,248
$316,137
$2,265,050
$361,474
$935,615
$1,022,741
$2,181,793

$214
$385
$407
$16
$113
$159
$92
$151
$149
$155
$532
$111
$302
$72
$138
$102
$84
$9
$322
$137
$89
$400
$63
$203
$202
$194
$371
$361
$205
$241
$255
$45
$54
$501
$497
$482
$36
$150
$76
$301
$193
$109
$235
$233

4,535
14,490
3,572
2,219
1,871
1,245
5,043
1,180
8,401
2,017
1,861
2,530
1,362
2,366
3,769
3,399
2,693
9,647
2,247
2,460
5,7
41,
5,4
9
1,27
13,372
2,822
9,164
5,256
4,056
4,793
5,532
2,549
12,252
12,531
1,154
1,475
8,811
4,173
7,515
1,877
8,611
4,344
9,374

$0
$407,921
$67,887
$0
$5,850,612
$174,596
$596,267
$5,025
$1,691,881

so
$151
$61
$0
$199
$303
$233
$5
$204

9,512
2,703
1,109
4,469
29,463
577
2,563
962
8,305

City/Town School Divisions
Alexandria City
Bristol City
Buena Vista City
Charlottesville Clty
Chesapeake City
Colonial Beach Town
Colonial Heights City
Covington City
Danville City

$0

$0

$0

$0

$0
$140,359
$18,486,641
$0
$123,277
$0
$4,872,332

$0
$31
$627
$0
$48
$0
$587
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City/Town School Divisions
Fairfax City
Falls Church City
Franklin City
Fredericksburg City
Galax City
Hampton City
Harrisonburg City
Hopewell City
Lexington City
Lynchburg City
Manassas City
Manassas Park City

Martinsville City
Newport News City
Norfolk City
Norton City
Petersburg City
Poquoson City
Portsmouth City
Radford City
Richmond City
Roanoke City
Salem City
South Boston City
Staunton City
Suffolk City
Virginia Beach
Waynesboro City
West Point Town
Williamsburg City

-

"*
""

Facility-Related

Per-Pupil
Facility-Related

Debt Service

Per-Pupil
Debt Service

Average Daily

Expenditures

Expenditures

Expenditures

Expenditures

Membership

$490,412
$553,764
$436,598
$0
$76,145
$2,774
$1,255,718
$885,058
$345,368
$2,049,883
$4,337,651
$516,845

$218
$447
$235
$0
$64
$0
$399
$221
$511
$221
$904
$388

2,245
1,239
1,858
2,134
1,186
21,352
3,145
4,001
676
9,255
4,796
1,333

$0
$602,861
$690,103
$0
$38,630
$6,176,463
$36,159
$457,026

$0
$58,937
$5,020,234

$0
$487
$371
$0
$33
$289
$11
$114
$0
$6
$1,047

$0
$0

$0

$0

$0

$0

2,815

$7,338,575
$10,976,545

$255
$313
$0

$5,246,901
$4,635,736
$137,891
$991,454
$629,585
$1,988,818
$185,633
$8,974,143
$2,269,457
$1,519,957
$55,690
$342,131
$3,334,511
$19,558,879
$321,893
$172,723
$2,467r550

$182
$132
$157
$172
$273
$110
$126
$350
$177
$429
$43
$113
$372
$280
$119
$257
$401

28,806
35,115
879
5,774
2,303
18,089
1,478
25,618
12,811
3,540
1,295
3,022
8,960
69,794
2,713
67'
6 1_

$0
$0
$11,826
$10,602,766
$28,394
$4,727,480
$3,280,440
$761,890
$0
$198,000
$4,213,370
$33,597,927
$2,250
$210,538
$6,360.137

$0
$5
$586
$19
$185
$256
$215
$0
$66
$470
$481
$1
$314
$1,033

Alleghany County data include Ciifton Forge City

Bedford County data Include Bedford City
Greensville County data Include Emporia City
Williamsburg City data Include James City County

Source: JLARC staff analysis of data from the Department of Education report,
"Superintendents Annual Report for Virginia," 1990-1991.
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Selected States'School Construction Programs
Primary State School
Construction Funding Program
Funding is provided through a basic
support program which is based on
the number of earned teacher units
at each local board.

Secondary State School Construction
Funding Program
None

Loan

Three revolving loan funds are
available. School districts may
borrow up to $300,000 for six years.
The interest rate is five percentage
points above the federal discount
rate.

None

Florida

Flat Grant
Equalized Funding

Funding is allocated through a
formula based on a percentage of
full-time equivalent membership.

Additional funding for construction of
special facilities is available on a case
by case basis.

Georgia

Equalized Funding

Equalized funding based on property
wealth per pupil.

Additional funding for consolidation
projects is also available.

Kentucky

Flat Grant
Equalized Funding

Basic foundation program provides
$100 per pupil.

Some equalized funding is available
based on proportion of school districts'
unmet facility needs as a proportion of
the total unmet need statewide.

Louisiana

None

None

None

Maryland

Equalized Funding

State's share of approved project
costs statewide is 60 percent. Local
school district share will vary based
on the district's wealth.

Funding is available for payment of all
local school construction debt on bonds
issued before July 1967.

Mississippi

Flat Grant

Funding for school construction is
provided through the sale of state
bonds.

Additional funding is available based
on average daily attendance. This
funding may be accrued.

South
Carolina

Flat Grant

The state provides $30 per pupil
even if no construction is planned.
School districts may accrue unused
funds.

None

Tennessee

Flat Grant

Funding is based on prior year's
average daily attendance.

None

West
Virginia

Flat Grant

Funding is based on amount per
pupil.

None

State
Alabama

Type of Program
Flat Grant

Arkansas

Source: JLARC staff adaptation of data from the Center for the Study of the
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Appendix H

Local Social Services Expenditures by Locality, FY 1991

Accomack County
Albemarle County
Alleghany Highlands
Amelia County
Amherst County
Appomattox County
Arlington County
Augusta County
Bath County
Bedford County*
Bland County
Botetourt County
Brunswick
Buchanan County
Buckingham County
Campbell County
Caroline County
Carroll County
Charles City County
Charlotte County
Chesterfield
Clarke County
Craig County
Culpeper County
Cumberland County
Dickenson County
Dinwiddie County
Essex County
Fairfax CountyFauquier County
Floyd County
Fluvanna County
Franklin County
Frederick
Giles County
Gloucester County
Goochland County
Grayson County
Greene County
Greensville County
Halifax County*
Hanover County
Henrico County
Henry County
Highland
Isle of Wight County
James City
King and Queen County
King George County

Local
Expenditures
$448,393
$725,878
$137,349
$90,630
$214,527
$129,328
$3,496,069
$369,958
$75,455
$339,173
$60,527
$142,870
$171,454
$397,895
$117,309
$561,828
$207,329
$251,772
$197,320
$144,146
$1,320,524
$117,849
$36,558
$234,508
$109,835
$263,545
$306,093
$80,619
$12,641,474
$443,828
$71,671
$150,529
$290,416
$281,268
$139,807
$274,136
$131,826
$158,640
$117,034
$244,130
$346,784
$473,591
$1,669,629
$345,987
$36,776
$363,002
$337,849
$91,519
$168,970

Federal and State
Expenditures

Total
Expenditures

Local Percentage
Share of Total

$3,633,593
$3,070,579
$954,208
$629,734
$1,491,454
$976,632
$11,914,930
$2,158,442
$301,186
$2,350,237
$397,606
$836,200
$1,818,031
$4,151,023
$1,307,431
$3,425,014
$1,635,441
$1,897,746
$791,023
$1,163,310
$7,714,083
$472,100
$198,056
$1,676,569
$768,587
$2,638,654
$1,983,688
$668,124
$40,558,054
$1,768,805
$653,365
$762,839
$1,832,584
$1,534,693
$1,063,323
$1,774,215
$829,582
$1,229,049
$659,436
$2,209,088
$3,273,044
$1,777,291
$9,788,050
$3,349,234
$154,155
$2,110,828
$1,910,797
$626,919

$4,081,987
$3,796,457
$1,091,557
$720,365
$1,705,980
$1,105,960
$15,411,000
$2,528,400
$376,641
$2,689,410
$458,133
$979,070
$1,989,485
$4,548,918
$1,424,740
$3,986,842
$1,842,769
$2,149,518
$988,343
$1,307,456
$9,034,607
$589,949
$234,614
$1,911,076
$878,422
$2,902,199
$2,289,780
$748,743
$53,199,528
$2,212,633
$725,036
$913,368
$2,123,000
$1,815,961
$1,203,131
$2,048,351
$961,408
$1,387,688
$776,470
$2,453,218
$3,619,828
$2,250,881
$11,457,679
$3,695,221
$190,932
$2,473,829
$2,248,647
$718,437
$1,025,349

10.98%
19.12%
12.58%
12.58%
12.57%
11.69%
22.69%
14.63%
20.03%
12.61%
13.21%
14.59%
8.62%
8.75%
8.23%
14.09o
11.25o
11.71%
19.96%
11.02%
14.62%
19.98%
15.58%
12.27%
12.50%
9.08%
13.37%
10.77%
23.76%
20.06%
9.89%
16.48%
13.68%
15.49%
11.62%
13.38%
13.71%
11.43%
15.c
9.9
9.5
21.C
14.57
9.36
19.26
14.670.
15.020.
12.74'.

$856,379

.

Locality

16.4800
(Continue)
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Local
Expenditures

Federal and State
Expenditures

Total
Expenditures

Local Percentage
Share of Total

$67,972
$133,472
$441,909
$1,239,436
$184,464
$85,951
$80,568
$101,493
$206,171
$92,425
$495,695
$131,218
$123,456

$606,336
$1,093,493
$4,025,733
$3,602,207
$1,483,777
$879,054
$591,775
$541,658
$1,758,404
$680,337
$4,546,566
$1,045,417
$498,541

$674,307
$1,226,965
$4,467,642
$4,841,643
$1,668,241
$965,005
$672,342
$643,150
$1,964,575
$772,763
$5,042,261
$1,176,635
$621,996

10.08%
10.88%
9.89%
25.60%
11.06%
8.91%
11.98%
15.78%
10.49%
11.96%
9.83%
11.15%
19.85%

Northampton County
Northumberland County

$224,864
$143,308

$2,254,095
$819,955

$2,478,959
$963,263

9.07%
14.88%

Nottoway County

$140,977

$1,440,363

$1,581,341

8.92%

Orange County

$208,212

$1,239,595

$1,447,807

14.38%

Page County
Patrick County
Pittsylvania County

$154,013
$127,772
$429,219

$1,211,046
$1,072,163
$3,400,033

$1,365,059
$1,199,936
$3,829,252

11.28%
10.65%
1121%

Locality
King William County
Lancaster County
Lee
Loudoun County
Louisa County
Lunenburg County
Madison County
Mathews County
Mecklenburg
Middlesex County
Montgomery County
Nelson
New Kent County

Powhatan County
Prince Edward County
Prince George County
Prince William County
Pulaski County
Rappahannock County
Richmond County
Roanoke County*"

Rockbridge County
Rockingham County
Russell County
Scott County
Shenandoah
Smyth County
Southampton County
Spotsytvanla County
Stafford County
Surry County
Sussex County
Tazewell County
Warren County
Washington County
Westmorland
Wise County
Wythe County
York County*""
Alexandria City
Bristol City
Buena Vista City
Charlottesville City
Chesapeake City
Clifton Forge

$94,272

$513,804

$608,076

15.50%

$179,584
$220,865
$2,047,070
$479,252
$84,351
$77,053
$718,495

$1,453,368
$1,240,336
$10,877,456
$3,296,772
$421,572
$601,409
$3,373,079

$1,632,952
$1,461,201
$12,924,526
$3,776,024
$505,924
$678,462
$4,091,574

11.00%
15.12%
15.84%
12.69%
16.67%
11.36%
17.5E

$194,681

$1,320,087

$1,514,769

$352,454
$338,276
$281,568
$205,347
$435,715
$302,776
$572,244
$553,976
$180,878
$216,381
$475,909
$266,675
$439,281
$197,814
$548,249
$349,576
$362,898
$3,256,331
$258,233
$14,757
$958,336
$1,731,011
$46,834

$2,075,373
$3,081,386
$2,551,535
$1,385,751
$3,106,167
$2,015,931
$2,094,170
$2,515,709
$876,910
$1,566,472
$4,444,305
$1,722,460
$2,886,942
$1,562,939
$5,839,295
$2,227,999
$2,110,044
$12,038,092
$1,961,409
$343,818
$5,947,829
$12,751,182
$561,757

$2,427,827
$3,419,663
$2,833,103
$1,591,099
$3,541,882
$2,318,707
$2,666,415
$3,069,685
$1,057,788
$1,782,853
$4,920,214
$1,989,135
$3,326,223
$1,760,753
$6,387,544
$2,577,575
$2,472,942
$15,294,423
$2,219,642
$358,575
$6,906,165
$14,482,193
$608,591

12.8
14.52
9.89%
9.94%
12.91%
12.30%
13.06%
21.46%
18.05%
17.10%
12.14%
9.67%
13.41%
1321%
11.23%
8.58%
13.56%
14.67%
21.29%
11.63%
4.12%
13.88%
11.95%
7.70%

Page 173

Appendixes

Locality

Local
Expenditures

Federal and State
Expenditures

Total
Expenditures

Colonial Heights City
Covington City
Danville City
Franklin City
Fredericksburg City
Galax City
Hampton
Harrisonburg City
Hopewell City
Lexington City
Lynchburg City
Manassas City
Manassas Park City
Martinsville City
Newport News CIty
Norfolk City
Norton City
Petersburg City
Portsmouth City
Radford City
Richmond
Roanoke City
Staunton City
Suffolk City
Virginia Beach
Waynesboro City
Williamsburg City
Winchester

$25,782
$28,847
$648,308
$163,583
$325,273
$129,157
$1,707,757
$256,667
$380,536
$8,538
$878,371
$385,319
$133,268
$286,905
$2,964,177
$5,864,707
$87,287
$1,555,744
$1,809,402
$107,657
$7,343,242
$2,477,028
$301,581
$1,015,900
$3,823,511
$446,043
$64,128
$436,530

$295,661
$508,420
$5,927,870
$1,296,154
$2,125,054
$966,761
$15,765,667
$1,730,293
$3,370,180
$152,954
$8,032,109
$1,713,558
$767,358
$2,246,961
$22,756,646
$41,193,696
$750,731
$9,540,940
$18,280,464
$863,734
$50,551,793
$16,429,183
$2,162,787
$7,545,302
$20,520,986
$2,085,168
$477,829
$1,915,119

$321,442
$537,267
$6,576,178
$1,459,737
$2,450,327
$1,095,918
$17,473,424
$1,986,960
$3,750,715
$161,493
$8,910,480
$2,098,878
$900,625
$2,533,866
$25,720,822
$47,058,403
$838,018
$11,096,684
$20,089,867
$971,391
$57,895,035
$18,906,211
$2,464,369
$8,561,202
$24,344,497
$2,531,211
$541,958
$2,351,649

8.02%
5.37%
9.86%
11.21%
13.27%
11.79%
9.77%
12.92%
10.15%
5.29%
9.86%
18.36%
14.80%
11.32%
11.52%
12.46%
10,42%
14.02%
9.01%
11.08%
12.68%
13.10%
12.24%
11.87%
15.71%
17.62%
11.83%
18.56%

$84,436,595

$511,274,694

$595,711,289

14.17%

Statewide Totals:

*

Bedford County data include Bedford City

Fairfax County data include Fairfax City and Falls Church City
". Halifax County data include South Boston City
""
Roanoke County data Include Salem City
""*

York County data Include Poquoson City

Source: Department of Social Services

Local Percentage
Share of Total
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AppendixI

Taxing Authority of Virginia's Cities and Counties
Localties Empowere

In

Authority

Real property

Section 58.1-3200

Cities and counties

Tangible personal
property

Section 58.1-3501

Cities and counties

Machinery and tools

Section 58.1-3507

Cities and counties

Merchants' capitala

Section 58.1-3509

Cities and counties

Business, professional,
&occupational licenses'

Sections 58.1-3700, et al

Cities and counties

Sales and use

Sections 58.1605, 58.1-606

Cities and counties

Motor vehicle license

Section 46.2-752

Cities and counties

Utility consumers

Sections 58.1-3812, 58.1-3814

Cities and counties

Transient occupancy

Sections 58.1-3819 to
58.1-3822, 58.1-3840

Cities and counties

Mealsb

Sections 58.1-3833,58.1-3840

Cities and counties

incomec

Section 58.1-540

Cities of Norfolk, Virginia Beach,
Alexandria, Fairfax, Falls Church,
Manassas, and Manassas Park;
and Counties of Fairfax, Arlington,

to Ley Tax

Loudoun, and Prince Wiliam
Cigarettesd

Section 58.1-3830

Cities and Arlington and Fairfax Counties

Admissions

Sections 58.1-3818,58.1-3840

Cities and Fairfax, Arlington, Dinwiddie,
Prince George, and Roanoke Counties

Recordation

Section 58.1-3800

Cities and count

Emergency 911

Section 58.1-3813

Cities and countes

Coal severance

Section 58.1-3712

Cities and counties

Gas severancel

Sections 58.1-3712,
58.1-3713.4

Cities and counties

Oil severanceg

Section 58.1-3712.1

Cities and counties

Section 58.1-3713

Cities and counties

Utility license

Section 58.1-3731

Cities and counties

Cable TV franchisei

Section 15.1-23.1

Cities and counties

Bank franchisel

Sections 58.1-1208 to
58.1-1211

Cities and counties

Motor fuelsk

Section 58.1-1720

Cities and counties

Coal and gas road
improvementh

(Cb)
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Note: This appendix summarizes the taxing authority of Virginia cities and counties allowed by statutory law. In
addition, cities which have incorporated the Uniform Charter Powers Act (§15.1-837 to§15.1-907) into
their charters have a general taxing authority (§15.1-841). Therefore, cities may levy taxes as a result of
this provision, or through explicit authority granted in their charters, which are not included in this table.

Notes to Table:
'The merchants' capital tax may not be levied on any class on which a BPOL tax is levied.
may levy a meals tax only after approved in referendum, except for certain counties which may impose
tax if unanimously approved by board of supervisors.

bCounties

c The income tax is limited to a maximum of 1 percent and must be approved by referendum. Also, revenues
must be used for transportation facilities.
dCities may

levy tax only if they had authority to do so prior to January 1, 1977.

*The BPOL tax can be levied against specified types of businesses. However, no category can be required to
pay both merchants' capital tax and BPOL tax.
One-half of the revenues from the gas severance tax in cities and counties in Southwest Virginia must be paid
the Virginia Coalfield Economic Development (VCED) Fund.
Authority expires in 1995.
For localities which comprise the Virginia Coalfield Economic Development Authority, three-fourths of the
revenue from this tax must be paid to the coal and road improvement fund and one-fourth to theVCED Fund.
Cities and counties may also levy BPOL tax on cable systems.
Counties may tax only banks outside town corporate limits.
The motor fuels sales tax may be levied only in cities and counties which are members of any transportation
district with mass transportation systems, or in any transportation district subject to §15.1-1257 (b) (6) and
contiguous to the Northern Virginia Transportation District.

Source: Special Analysis of City and County Taxes, November 1991, Center for Public Service, University of
Virginia.
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